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SCHOOL GOVERNANCE IN AN ERA OF RETRENCHMENT

Abstract

Despite inescapable ambiguities and controversy, efforts to pursue
rational, consensual school retrenchment decisions in response to
enrollment decline are wo%thwhilé. The rational planning approach is
clouded by the ambiguity of educational ends and means and, contrary to
the professional advice literature, seldom will minimize conflict. Yet,
a comparison of the 15 school districts included in this study shows
that the rational approach is associated with "better' retrenchment
.decisionﬁlthan_those prodpced by more political or ad hdc approaches{

‘Other significant'findings oflgﬂe study call attention to the
political implications «f the aliocative features of decisions, to the
characteristics of the "new politics of education,” and to the trans-
formation of school;community relations, including new linkages and
dependencies vis-a-vis other community iqstitutions.

The impace of eu...iment decline and the response to it by school
districts in varying circumstances..were investigated-by-means.of.a com=_ . _
parative case study of 15 suéurban school districts located in two
metropolitan areas. By design, the districts varied in rate of enrollment
decline, size, social heterogeneity, socioeconomic status, fiscal
circumstances, and conflict propensity. Daga were collected on the
experience of the districts over the period from 1964 to 1981 by means
éf interviews, observation of public meetings, and documentary and

statistical sources.

*Research project by William Lowe Boyd, Division of Education
Policy Studies, The Fennsylvania State University, University Park, PA
16802. Supported by Grant No. NIE-G-78-0086 from the National Institute
of Education. ' '
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SCHOOL GOVERNANCE IN AN ERA OF RETRENCHMENT*

By

William Lowe Boyd )
The Pennsylvania State University

Executive Summary

How have school district officials ﬁodified thgir policies and |,
“developed plans to respond to the challquing realities of deéiining'
enrollments? How h;vevtﬁey sought to manage Or minimize the conflict
that tends to acccmpany rapid changé and retrenchment? To what extent
does variation in community and school district characteristics affect
retrenchment policy making? The;e questions,.along with a concern
for both the conéequences of decline and the consequences of the poli-
cies selected in response to decline, are central to the research that
is reported here.

‘Because communities and school districts vary in;their circumstances
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and characteristics, they vary in their ;Biiity to maﬁage change and

the tensions and coﬁflict that accompany it. Put another way, they vary

in their fiscal and management resources and in their ability to achievé
- agreement about public policies. Some communities easily attain®a wide

degree of consensus (or at least acquiescence) on most local policies.

*Research project supported by the National Institute of Education
(Grant No. NIE-G-78-0086), a part of the U.S. Department of Education.
The contents of this report do not necessarily represent the policy or
views of N.I.E. and no endorsement by the Federal government should be
assumed.
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Other communities are riddled with factions and cleavages and thus abound
in social "fault lines" that contribute to the escalation of comnflict.
'The study reported here began as a follow-up of an earlier compara-
tive case study concermed with explaining differénces in conflict
proéensitf.and conflict management amohg different kinds of school
districts, particularly differences between working class and upper-—
middle class suburban school districts. To teét the conclusions reached
on this subject in research by David Minar, data were collected
(principally by means of intervieWS).in four working class and four
middle to ﬁpper—middle class Chicago sﬁburban‘school distriéts in the
late 19480s. COnLrary to Minar's conclusions, these data fevealed that .
it Qas not simply differénces in the levels of drganizational and
management skillg or -resources present in the populaces of blue collar
and white collar districts that accounted for differences in conflict
propensity and conflict management. Instead, community norms regarding
the proper conduct oflgovernment and politicé affected how the munagement
resources present were used--that is, to minimize or mobilize qonflict.
The nor; in white collar aist%icts usually is to avoid or minimize con="
flict in the community, while norms in blue collar districts generally
are sqpportive of overt politics and b;rgaining. This difference in
norms usually results‘in a higher incidence and intensity of public
conflict in blue ccllar districts than is found iﬁ white collar districts.
LTn blue collar districts, the policy-making process and school
board-staff relationships usually are more overtly "political,” and
less characterized by the procedures associated with the rational
problem-solving model, than is generally the case in white collar dis-

tricts. Consequently, where management resources are plentiful in the
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population, and where the prevailing norms favor a "ratiomal” policy-
making process, one should expect to see a more "delibegative" and less

"political™ policyrmaking'prdcess.

The sudden, and largely unexpected, changeover ffom growth to
declining enrollments in the 1970s pres;nted an intriguing opportunity
to revisit the\eight Chicago suburban school districts to see how they
were respon&ing to the pressures of their changing circumstances. In the

past, middle class suburban school districts usually wére able to con%ine

their politics to distributive issues whereas urban districts, due to

their greater social heterogeneity, were prone to generate conflict-

producing redistributive issues. These differences affected how middle

class management resources were used in urban and suburban- settings.

Thus, one of the most interesting questions in revisiting the white

e

collar districts was to sig how they responded'to the redistribgtive
issues unavoidably generated by the retrenchment pressures bropght on
by declining enrollments. In other wofds? shrinking enrollmeﬁts and
budgets tend to create cléar winners and losers in allocative decisions.
School closings, for example, imposé concen;rated rather than diépersed
costs or bufdeﬁs. Therefore, it seemed likely thaﬁ school closing
‘decisions in white coilar.districts would create situations in which
some of the populaces’ managemeﬁt resources wquld be used to mobilize,
rather than minimize, conflict, as neighborhoods threatened by school

closings would fight to avoid losing their schools. This expectation

was borne out by the data collected in the initial follow-up study.

Q
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With support from the Naﬁional Instituté of Education; the initial
follow-up study was éxpan&ed, to enrich the range of comﬁarisons poésible,
to include a total of fifteen suburban school districts in two metro-
politan areas. The central qugstions of this.étudy, which we sought to
answer by means of a longitudinal, comparative case study were:

1. What are the impacts upon public school governance of the
change from growth and relative affluence to decliﬁing
enrollments and constrained budgets?

2, How do these changeslaffect policy-making, conflict manage-
ment, policy choices, and outcomes in the deiivery of
educational services in school districts that vary in such
key factors as socioeconomic status, fiscal circumstances,
and,conflict:propensity?.

3. Whag characteristics of such districts account for vériation
in policy making, conflict manageaent,‘pol;cy choices, and

outcomes in .the delivery of educational services?

t,;..f~-~--«~~u-—~-~~-w—«-»-——f"*-Dat:a~-orr-—th-edf:{--ft:e'\en""rh';gt:-r:i;c‘:_t:S'vf\rere'\':ol-vle-ct'—ed*‘princ:i'pa"l"l'y“throtx*gh—-v
direct obsérvation of meetings ana interviews.over the three-year pgriod,-
1978-79 to 1980-81. 1In addition, case histories were developed on each
of the districts for the seventeen-year period from 1964 to 1981. In

sum, data for the study were drawn from (1) interviews with core partici-
pants and observors of ﬁhe policy-making and service delivery processes,
(2) observation of school board meetings, (3) documentary sources,

(4) election and referenda‘results, (5) census data, (6) enrollment trend

~and school building utilization data, and (7) fiscal and operational

costs data.

10
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Findings

To appreciate the magnitude of the change that suburban school
district officials have had to cope with, one must recognize the extent
to which school district’blannipg and policy development were driven by
enrellment growth and school consﬁruction during the 1950s and 1960s.
Wiﬁh the changeover from growth to decline, however, rather than planning
around, or trying to influence, other peoples' real estate developments
(as, for example, ﬁhrough appeals to'zoning boards), school officials
inereasingly find themselves with real estaeevproblems of their own-- .
that is, surblus space and beildings to manage or dispese of. Thus,
real estate management and disposal has emerged as a major new problem
for school euthoritiee, eepecially in larger school districts:

The changeover feom growth to declinevalso has modified the roles
of school board members and administrators and has made their jobs more

complicated and onerous. In many school districts authorities have had

to learn simultaneously how to engage in two new, interrelated processes:’

o __cutback management and collective bargainingmyiph ;eachers: Mistakes

made in dealing with either\ofwehese processes have serious implica-
tions for the successful conéLct»of the other proceséﬁ Moreover, the
adverse economic conditions of the 1970s have exacérbated the problems
involved in deciining'enrollments and collective bargaining. As a
consequence of these problems and pressures,high level executives and

professionals now appear ‘less inclined to serve on school boards

because the job has become more time consuming and unpleasant.



OQur data show that the changebver from growth to decline has had
different consequences for different types of school districts facing
varying configurations of constraints in terms oftsuch factors as

facilities, staff age, and conflict maﬁagement resources and attitudes.

— "Iq general, though, the onset of decline hit the higher socioeconomic
stgtus districts harder. than the lower status ones already uéed1to
adversity. For instance, declining enrollments en;ﬁled léssvaffluent
districts to reduce the overcrb&ding common in their échools. In more
affluent ‘districts excess space resulted almost imﬁediately, creating
diseconomies. Also, the divisive nature of rétrenchment disrupted the
consensual mode of policy making favored in higheristatus districts.

lower status districts, by contrast, were already used to a political

bargaining mode of policy making.

Many people assume that fiscal strain is the main determinant of
retrenchment policy making and thaF it is directly related to the level
of enrollment decline. Using slow budget growth as a measure of fi;cal
stfain, we found that Fhe degree of strain is not necessarily rélated:
to the degree of“enrollmentmdecline.WmMoreovenwaiscal~strain~aoes-notw«w“w~m~ﬁ~7
necessarily predict one . of the most important responses to declining
rnrollments: school closings. These findings indicate that policy making
21 declining school districts is shaped by a complex configuratiom of
constraints in which enrollment decline and fiscal strain are quite
important, but not by themselves necessarily determinative.

Interestingly, however, when we compared our suburban district
data with data on tén large, urban school districts, there appeared to
ﬁbe a closer linkage between fiscal strain and school closing; in citieg
than in suburbs. The bulk of the available evidence suggests that

larger school districts (i.e., cities) tend to experience more conflict

‘/12
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in responding to decline and“are more inclined to delay acgion on
. retrenchment (allowing fiscal/ strain to increase) than are smaller
:,_N. digtricts. _ /

A tension exists bet@een the professiqnél agvice literatﬁfé on the
management of decline and actual practice. ReSéar;h shows that the
professional advice liﬁerature is misguided, ‘at least so far as conflict
management is concerned, and that certain kinds of school d;stricts are
more Llikely Fhaﬁlothers to depart from the advice. Uppur status disf
tricts are more inclined to follow the recommended rationdl planning
and consensus-building strategy, but it seldom enables them to avoid

3 conflict. Significantly, however, it dees provide a sen;é.of legitimacy ’
fbr the policy-making process and tends to produce resulté that appear
more rational than the aa hoc; accidental, or dilatory policy making/
which seems characteristic of working class and urban districts.' The
.polipical and‘o#ganizﬁtional circumstances common to large urban school
diétricts usually overwhelm efforts at a rational planning approach and

o ~make it very difficult to get agreement on the focused cuts necessary

for real cutback management. The delay and temporizing about retrench-
, z ”

® t
ment which result exacerbate the already serious problems ldarge urban

|
'school districts face. By contrast, because of differences in their

political and organizational circumstances, small and suburban districts

tend to be able to make focused cuts without excessive, harmful delays,

‘ " though some, of course, fail to do so.
A major conclusion of our research is that the politics of school
closings is far more a "dizifﬁ and conquer" than a "plan and agree"

process. The secret of school closings, sensed by some school officials,

is concentrated cuts judiciously targeted to miﬁimizé the likelihood of

- f - 13
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xii

the formation of resistance coalitions. There'always will be resistance

to school closings, but if it is isolated it will have little effect.

o

Significantly, rather than being the arﬁifact of: Machiavellian tactics,

the isolation of opponents to cutbacks w111 tend 3 occur spontaneously\
when participants truly understand the opportnnity costs of not cuttiné;
backf |
| Qur analysis'shows that small school systems, as nost;snburban ones

are, enjoy an important advantage over large systems in the matter of

school closings. Small districts usually only need to propose closing

one Or two schools at a time. In large city school systems plagued by

decline, however, it is not uncommon for school officials-to. propose
closing a large humber of schools simultaneously. This‘creates the
likelihood in cities of .coalitions of affected neighborhoods mounting
significant opposition to school closing proposals. This difference
between large and small school systems provides part of the explanation
for the greater difficulties city school districts are having in
closing schools.

It seems clear that the most serious consequences of declining

enrollments have-been felt in large urban school districts, where delay

* in action on the problem has contributed to program deterioration, fiscal

strain, and even, in a few cases, to bankruptcy and receivership. The

heart of the probleﬁ lies in the nature of the urban political process
and the usual structnre of incentives facing urban politicians, which
discourages .prudent fiscal management. What seems needed, therefore,

is a.restructﬁring of the urban political incentive system (1) by making
it hard to conceal deficits and (2) by providing new, inexpensive
political resources to substitute for those now being allocated in the

l'/ /
/
/
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political exchange process.

The policies adopted in response to declining enrollments have led
to a period of tension and transformation in school-community relations.
In many suburban districts there has been a movement away from the once
sacrosanct ''meighborhood school” concept to a mere rural, consolidated
type of school attendance area arrangement.. Perhaps not surprisingly,
this movement generally has been accompanied by a complex symbolic
politics regarding the meaning and maintenance of neighhorhood schools
and neighborhoods. Because neighberhood schools are such a sacred cow in
our society, many school administrators prefer not to be explicit about

what they are doing. It is easier to avoid the subject or just redefine

~what they call ; "neighborhood sct-  .." Consequently, ebates about
school reorganization alternatives often are‘blurred by the ambiguous

“use—-both by administrators and citizens--of the symbols of '"neighbor-
hoods" and '"neighborhood schools.”

There is an altcrnative to this; however, particularly in small
school districts. in one small district we studied, school officials
have addressed head-on the reality that the concept of the neighborhood
schools will not be workable in their setting in the 1980s. As a
consequence, they have successfully advanced an alternative value scheme
in place of the neighborhood school concept: that of the benefits of
a more closely knit, better integrated community and school district as
a result of a school organization that divides age groupings but not
neighborhoods. Thus, with resourcefulness, school officials may be

able to successfully invoke new symbols and values to replace old ones

nc longer viable in contemporary circumstances.

15
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Whether one is explicit about it or not, the movement away from
neighbortiood schools to ".onsolidated schools" is likely to have highly
‘ significant and probably positive political consequences: Rather tﬁan
ident ifying narrowly with the interests of neighborhood schools, parents
will_be more able to see the broader interests of the whole school
system or at least their portion of the consolidated system. This
redefinition of the schoolé' community should reduceAfactip;alism and-

. aid in the development of more unified public support for the Scho;ls,
a vital consideration in this time of adverse demographic and economic
trends. |

Another promising sign of positive adjustments to the changing

social, economic, and political environment comes as a somewhat unexpected
i

\;

consequence of declining school systehs: Thefe appears to be a
strengthening of the articulation of local schools with other local
commﬁnity organizations. As éoﬁe school districts have been fofced to
shed some of‘thé peripheral ac;ivities and services they forperly pro-
vided, they have actively sought the help of .other community organiza-
tionsxwhich could prévide subst itute activities. This could lead to
public schools that are narrower, buf'hore focused in their educational
purposes and that, at the same time, are better linked to the wider
society through stronger t;es to other organizations.

Among those we interviewed, the most consistently negaﬁive assess-
menﬁ of the effects of declining enrollment on the quality of education
concerns the impact on teachers. The negative effects on the teaching
professioh include the loss of young teachers leaving the profession;

- the declining quality of people entering the profession; the shift of

teachers away from their major areas of competence largely for reasons

16
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of job security; the greater possibility of overload and "burnout" in
an aging teaching force; and a general lowering of morale and job
satisfaction. While these gffects are not seen by most respondents as
having yet caused ﬁajor damgge‘to‘the delivery of quaiity education,
they constitute a cause for some pessimism about the future of public
school education unless steps are taken to combat them.

A major effect of decline and‘retrenchment, alluded to above, has
been the reduction or elimination of many enrichment programs, extra-
curricular activities, andlsbcial services offered by.the schools.
Whether parents, school board members, and administrators~believg this-
is detrimental, neutral or beneficial to the ovgrall functioning of
public edgcation depends on what functions and goéls of schooling they
hold to be of central importance. There was strong disagreement among
those we interviewed over whether the core curriculum of the "Three R's"
is the overriding concern, or whethér; as many éducators believe,
secondary social ‘and educational services are also of equal importance
for the proper development of children. Those who believe schools
should céncentrate on the core instructional functions of the Three R's
are less likely té bemoan the cutting back of what they see as "fat,"
"fringes,'" and "frills."  But théfe is dispute also over what constitutes’
such educational "icing.".

“In the view of some parents and school officials, programs such

"as bilingual educétion, many forms of special educa;ion, counselors,
social workers and hot lunch progfams, are pefipheral to the core
inst?uctiénal tasks of thefsthools. ‘Those holding this view‘of;en feel
that state and federal mandates forcing districts to continue such

programs during declina detract from the ability to maintain the core

17
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j
instructional prograﬁs. Others inyp}yed in_thevschoql distrﬂ;ts, often
teachers and more "soéially progfessivg" parents and officiaés, see

the existence of mandates as all that prevents many eSsentiai school
services from being eliminated during aAperiod of declining enrollment
and fiscal straiu. Differences in attitude are associated with the kind
of children people think'the schools should be most responsive to-~the
"average child" or those with special needs.

Apart from the negative effects on the teaéhing'profgssion, the
other most disturbing development we see invoives the implications of
the eFosion of the school curriculum and associated activities and
services. Not only are art, music, library services and the like being
cut back or eliminated, but there is evidence that cutbacks of "extras“
are occurring sooner and deeper in lower socioeconomic status, léss
’affluent school districts than in higher socioeconomic staﬁuS, more
affluent ones. The irony, of course, is that higﬁe; socioéconomic status
parents, as compared with loﬁer socioeconomic status parents, are both
more able and more inclined to supplement their children's -education .
and compensate for things unavailable or removed from tﬁe schools'
offerings. If decline and retrenchment are allowed to proceed without
adequate financial equalization efforts by.State or federal authorities,
the result is likely to.be more barmfil for less affluent school dis-
tricts and students than for more affluent onmes. Local control and

" hoice" will simply provide another example of the proposition that

"the rich get richer and the poor get poorer."

18
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sponsored on orggnizational processes in education. In addition to the -
" benefits of our association with Charles Bidwell's Center, we have
profitedvfrom our contacts with other resgarchers concerned with the
problems of declining enrollments. The cdhference on the subjéct
co-sponsored by N.I.E. and Vanderbilt University in 1982 brought together
many of these scholars and facilitated the synthesis of knowledge in
this area. Our thinking on the subject has been stimulated particularly
by the_work of Robert Behn, of Duke; Michael Berggn of Vanderbilt;
James Cibulkg, of the Univérsity of Wisconsin-Milwaukee; and Timothy
Weaver and Ross Zerchykov of Boston University. In their N.I.E.
sponsored work on a handbook on the management of decline; Weaver and
Zerchykov hawve helped to clarify both the dilemmas and options involved
in manéging retrenchment.

In closing, we wish to acknowledge the highly efficient work of
Fran ﬁurphy, who typed this final report. Any shortcomings that‘remain

in the report are the responsibility of the principal ;nvespigator.

~- William Lowe Boyd
University Park, Pennsylvania
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CHAPTER I

Introduction: Purpose;and Design of the Study

Social change compounds the problems of governance by ddding to
the tensions and uncertainties that policy makers face. Of course, some
degree of change is OCcurring constantly in all settingI But in many
school districts, particularly in suburban communities, there has been
extraordinary change over the past three decades. Rapid gr0wth in
population and school enrollments often has been followed oy abrupt and
precipitous decline in enrollments. ~ Many suburban communities have
gone from adolescence directly to 0ld age and also find themselves
facing an unexpected and unwelcome variety of urban problems (Masotti
& Hadden, 1973).

It is a commonplace, of course, that rapid change produces tensions
within society. A colorful example of this, that can serve as a text
of sorts for this report, is found in the reaction of farmers in rural
Pennsylvania to the early forays of automobiles into  their areas.

. Through an organization called the Farmers' Anti—Automobile Society the
following rules for the operation of automobiles were promulgated:

1. Automobiles traveling on country roads at night must

send up a rocket every mile, then wait ten minutes for
the road to clear. The driver may then proceed, with
caution, b10wing his horn and shoot1ng off- ROman
candles, as before.

2. 1If the driver of an automobile sees a team of horses

approaching, he is to stop, pull over to one side of
the road and cower his machine with a blanket or dust
cover which is painted or colored to blend into the
scenery, thus rendering the machine less noticeable.

3. In case a horse is unwilling to pass an automobile on

the road, the driver of the car must take the machine

apart as rapidly as poss1ble and conceal the parts in
the bushes (Clymer, 1968, p. 342).
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Faced with substantial decline in enrollmeﬁts, school authorities
have been forced to consider pailnful retrenchments and reorganization
of their school systems. When thé problem has become especially acute,

school officials, like the early motorists in Pennsylvania, have had to

.take their school systems apart as rapidly as possible and, in effect,

conceal;the parts in the bushes, if possible, to miﬁimize public conflict.
How have sé%ool district officials modified their policies and
developed plans to respond to the challenging realifies of declining
enrollments? How have they sought to manage or minimize the conflict
that tends to accompany r;pid change and retrenchﬁent? To_what extent
doeé variation in community.apdwscﬂﬁol district characteristics affect
retrenchment policy makiné? Thése Questions, along with a concern for
both the consequences of decline and the consequences of tlie policies
selected in response to decline, are central g;“gge reééa;cﬁ’that is

reported here.

The Impact of Decline on School Governance
In ;iew of recent events in public school districts faced with
decliningvenrollﬁents and funds, one can scarcely dispute James Q.
Wilson's (1973) comment that "the politics of scarcity is the politics

of conflict." The days of growth, an expanding budgetary "pie," and

" slack resources with which to ''buy off" conflict and mollify antagonists.
.are gone in most school districts. Thus, the changeover from growth to

"decline has posed unfamiliar and difficult problems for educational

leaders, and has increased the importance of the conflict management

function of government (cf. Banfield & Wilson, 1963). Yet, despité the

obvious importance of these problems there is remarkably little systematic
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knowledge about either conflict management in school districts or the
dynamics and political and‘organizational impacts of declining enrell—
ments and school closings.

In part, this shortage of knowledge is ‘due to the persistent,
though somewhat eroded, belief that educational government should be
nonpolitical and nonpartisan. Yet, public policyjmaking inescapably
involves politics. The binding allocation of values and resources
-through governmental policy.decisions ;s sure both to involve and produce
social tensions as policies area the key statements.of "who gets what,"
whp shall be indulged aﬁd who deérived as a result of the political
process. The level of tension and of conflict--defined here as the
public confrontation of competing demands,Aas in elections and public
meetings~-depends in large.part upon the conditions and context within
which public policy making takes place. 1In this study, we Qere
especially interested in the variation in conflict management, policy
making, and policy choices which results from differences between school
districts in conditions of growth er decline (ih student enrollments

"~ and funds), affluence or poverty (in assessed valuvation of property and
general fiScal circumstances), and in social context (e.g., socio-
economic status and political traditions and values).

Decline; as a kind of policy problem for‘peblic organizations,
highlights the tension which exists in public policy making between
criteria of efficiency aﬁd criteria of consensus and compromise. This
is so because decline (or contraction in the size, seegé; or funding'

; of organization operatiOns) calls attention to a need for efficiency

/ which is less salient in the midst of the expansion and slack resources

o
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usually found under conditions of growth--except where there is also

a marked degree of poverty. (As suggested above, an expanding budgetary
"pie" may facilitate--though by no means insure--the avoidance or
minimization of conflict.)

Although public sector (political) policy making often is dis-
tinguished from private sector (market) policy making by its emphasis
upon criteria of consensus and compromise rather than criteria of
efficiency, in reality both kinds of criteria are important in the
public sector since inefficiency can become a political issue. It is
important to note for our purposes, however, that the nonpartisan
ideologz of the Municipal Reform movement, which has had such a large

impact on American city and especially, school government, argues that

no tension neéd;"gz should,_exist between the two sets of criteria.
Underlying‘thls view w;s.éﬁllnclination on the part of the leaders of
the Reform mo&ement to‘BéliéVe that all conflict is irrational and, in
principle, avoldéble (Karier, 1973). Hence, the Reformers believed
that- the rational impartial deliberation and problem solving which
should be characteristic of policy making under the nonpartlsan system
would, or shbuld, lead to a conéensus on the most efficient solution
(Karier, 1973). How well nonpartisan districts--which vary in social
context and in conditions of“growth and affluence--live up to this .
dictum is one qf ﬁhe important concerns of this study; for to the extent
that decline heightens the tension between the two kinds of critéria,
the likelihood of high levels of conflict oécurriug in the policy—
making.prﬁcess lghincreased.

The nonpartisén ideology emphasizes the central impoffénée of

professional administrative expertise for efficient, nonpolitical
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policy making. Where this view prevails, lay deference to the expertise
of administrators tends to minimize the requirements of conflict
management. Indeed, trust in experts and the symbois of their knowleége
may be crucial components for the tranquil management of organizations,
such as educat;onal institutions, which are characterized by ambiguous
goals and technologies (cf. Cohen & March, 1974). But how is conflict

to be managed when this trust begins to break down, or when the availablei
expertise appears irrelevant or inadequate, as may be the case in dealing
witﬁ the problems of decline?

As Minar (1967) observed, because school administrators often were
unused to being opposed--at least until comparati;ely recently-—-conflict
often came as a "disorganizing shock." As a result of being réla;ively
unprepared for opposition and conflict, and somet imes .ideologically
éverse to dealing with it, there is evidence that both school adminis-
trators and school boards have bew:: prone to attempt to avoid, rather
than to manage, conflict (Boyd, 1976b; Kirby & Crain, 1974). And, of
course, to_ the exteng that conflict 13 avoided rather than managed, the
content of the policy-making process is altered as potentially impor-
tant, but diéruptive, issues are ”scfeened out" of the process
(Bachrach & Baratz, 1962).

Hoﬁever, in addition to mounting local pressures due to declining
enrollmeﬁts and resources, recent staté?and Federal developments and
trends.in the governance‘of public education are increasing bﬁth'the
constraints upon local educational policy makers and the likelihood
that they will have to deal with contfoversial ma;ters arisin§ from the

tension between local values and externally imposed cosmopolitan values

(Boyd, 1978a, 1978b). The problem, then, is to learn how to manage
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services.

decline and concomitant conflict creatively, avoiding the “sﬁrinking
violet syndrome" (Downs, 196?, p. 217) and maximizing rather than
minimizing leadership opportunities.

Qf cdurse, conflict is not aiways dysfunctional. Inaeed, progress
freduently requires that conflict be played'put. However, better
knowledge of the causes and dynamics of conflict may enable leaders to
behave in ways which wi;}ﬁrgdgggA;he likelihood of both unnecessary
conflict and intense conflict with traumatic consequences for
communities (Coleman, 1957).

To gain this kind of knowledge, and to better undersgapd the "dynamic
of éﬁucaéional politics under conditions of growth and decline, we need
to follow a range of types of school districgz through time and see how
they respond to the changeJVer from.growpﬂ to'deéline,vhow thichhange— :

. -

over affects the interrelated policy making and conflict management
PP

processes, policy choices, and, ultiﬁately, the delivery of eduéationai

v

Background and Design of the Study
' .

Because communities and school districts vary in their circumstances

and characteristics, they vary in their ability to manage change and the

. tensions and conflict that accompany it. Putrénothef Qay, they varf in

their fiscal and management resources and in their ability to achieve
agreement about public policies. Some communities easily attain a

™~

wide degree of consensus (or at least acquiescence) on most local

ﬁolicies. Other communities are riddled with factions and cleavages

and thus abound in social "fault lines" that contribute to the

escaiation of conflict (Coleman, 1957). ' f___ﬁ\\~\\\\\
. -.i 1‘:‘” -".
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The study reported here began as a‘follow—upvof an earlier
comparative case‘Study (Boyd, 1973, 1976a) concerned with explaining
differences in conflict propensity and conflict management among
different kinds of school districts, particularly differences between
working class and upper-middle class suburbéﬁ school districts. To
test the conclusions reaehed on this subject in ;esearch‘by David Minar

(1966a, 1966b) data were collected (principally by means of interviews)

i1. .our working class and four middle to upper-middle class Chicago

" suburban school districts in the late 1960s. ~ Contrary to Minar's

conclusions, these data (Royd, 1973,.1976a) revealed ﬁhat it was not
simply differences in the levels of organizational and.management skills
or resources present in the pOpulaces4of blue collar and white collar
districts that accounted for differences in conflict propensity and
conflict management. - Instead, community no;ms regarding the proper
cenduct of government epd politics affected how the manegement resources
present were used--that is, to minimize or mobilize conflict. The norm
in white collar districts usﬁally is to avoid or minimi?e conflict in”
the community, while norms in blue colla; districts generally~afe
suppoftive of evert politics aed bargaining. ‘This difference in norms

A

usually results in a higher incidence and intensity of public'éonfliet

, in blue collar_districts than is found in white collar districts.

In blue collar districts, the policy-making process and school

board-staff relationships usually are more overtly "political," and

less characterized by the procedures associated with the raticnal
problem-solving model, than is generally the case in white collar dis-

tricts. Consequently, where management resources are plentiful in the

population, and where the prevailing norms favor a "rational” policy-



' and less

making process, one should ekpect to see a more "deliberative'
"political" policy-making process. Specifically, this more rational
and deliberative policy-making process will be characterized by:

a. More attention to, and information gathered for, problem/
issue definition and identification.

b. More care in formulating the problem or issue.
c. Wider, more extensive search for alternate solutions.

A i

d. More data. collection _and_documentation_ regarding. altern- . ...
ative solutions, and more fully developed rationales :
for them.

e. Greater discussion and more thoroudgh consideration of
the case for alternative solutions.

f. More frequent use of citizens committees to study and
assist with all of the above. :

g. Less abrupt and precipitouswmaking of policy choices.

h.. More frequent appeals to reason, expertise and the need
for consensus on "efficient" solutions.

i. More references to pursuing the "right" solution and .
fewer references to a need to compromise or to give
groups what they "want."
(For a summary of Boyd (1973, 1976a) and an explanation of the theoreti— .
cal rationale and method for selection of the original eight districts,
see Appendix-A.)
The sudden, and iargely unexpected, changeover.from growth to
declining enrollments in the 1970s presented an 1ntriguing opportunity
to revisit the eight Chicago suburban school districts to see how they

were responding to the pressures of their changing circumstances. In

the past, middle class -suburban school districts usually were able to

confine their politics to distributive issues whereas urban districts,

due to their greater social heterogeneity, were prone to generate con-

- flict-producing redistributive issues (Weeres, 1971). These differences
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affected how middle class management resources were used in urban and

suburban settings. Thus, one of the most interesting questions in
revisiting the white collar districts was to see how they responded to

the redistributive issues unavoidably generated by the retrenchment

pressures brought on by declining enrollments. In other words, shrinking
enrcllments and budgets tend to create clear winners and losers in

allocative decisions. Put another way, school closings, for example, .

impose concentrated rather than dlspersed ‘costs or burdens. Therefore,

it seemed likely that school closing decisions in white collar districts

would create situations in which some. of the populaces management

resources would be used to mobilize, rather than minimize, conflict as
neighborhoods threatened by school closings would fight to avoid losing
their schools. This expectation was borne out by the data collected in

the initial follow/—up study (Boyd, 1979), which showed that it was

* indeed difficult for white collar districts to maintain their preferred

N

"rational, deliberati¥e" policy-making approach.

With supoort and encouraéement from the National Institute of
Education, the initial follow-up study was expanded, to enrich the
range of comparisons possible, to include a total of fifteen suburban
scnool'ﬂistricts in two metropolitan areas. The central questions of
this study, which we sought to answer by means of a longitudinal,
comparative case study, were: ‘

1. What are the impacts upon public school governance of the

change from growth and relative affluence to declining
" enrollments and constrained budgets? |
2. How do these chanées affect policy-making, conflict

management, policy choices, and outcomes in the delivery
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of educational services in school districts that vary in
suchvkey factors as socioeconomic status, fiscal circum-
stances, and conflict propensity? -
3. What'characteristics of such dietricts account for variation
in policy-making, conflict management,_policy choices, and
outcomes in the deliverv of‘edncational services?
Selected data on enrollments and socioeconomic status for the
fifteen school districts are given in Table 1-1, with pseudonvms
employed to protect-the identity of the participating communities..

Since all eight Chicago districts were experiencing declining enroll-

ments, were all rather small elementary school districts (grades K-8),

Nand shared a common location and regional culture, the sample was
expanded by adding six larger, comprehensive suburban 'school d1stricts
(grades K-12) in an eastern metropolitan area (here called Marasmus)
For comparative purposes, one grOWing district (MESiCk) was selected
along with five declining districts in-Marasmus. A large, growing <
district (Arcadia) was also added in the Chicago suburbanlarea for the
same 'reason. .(For a detailed account of the theoretical‘approacn of
this longitudinal, comparative case study, see Boyd, 1978e.)

ﬁata on the fifteen districts were collected principally through
direct observation of meetings and interviews over the three-year
period, 1978-79 to-l980-81. Ip addition, case histories were developed
on each of the districts’for}tpe seventeen-year period from 1964 to
1981. _These case histories focused on the conflict management and
policy-making processes in the districts, with.special attention to

the impact of the changeover from conditions of growth to decline. In

brief, data for the study were drawn from (1) interviews with core
[ e N
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Table 1-1

Selected Data on Enrollments and Community Socioeconomic Status

L g0 . T .
*icts s Northview Camdan Greenwood Oakton Arcadia W¥eston Alton Smithville Trenton

1. '68 2000 6700 1300 7300 10,200 6200 2650 3500 1850
1. '78 1300 3900 1000 4200 17,100 3800 1800 3600 1350 °
n Income $29,500 17,000 16,500 14,600 . 14,000 12500 12200 12130 . 10,550
e Collar’ 6 ° 20 17T 22 30 49 4 39 52
£ 1-Mgrl 55 39 0 33 "33 14 16 24 L
3 mus ‘

rictss Arbutus = Mesick Leland Empire Karlin Buckley

1. '68 5800 - 5900 6000 8200 12700 9700

1. '78 . 5300 9000 4300 7800 13000 8500 °

n Income §16800 14800 14750 14640 13640 13360

1e Collar* 21 | 27 27 31 » 37 39 -

£'1-Mgrl 46 44 35 . 35 21

v

™y .
AN . .
Blue Collar = Those listed as craftsmen, operatives and laborers.

1T

ources: 1970 U.S. Census and School District Data

34

33




12

participants and observers of the poiicy—making and service delivery
processes, (2) cbservation of school board meetings; (3) documentary
sources, (&) election and referenda results, (5) census data,l(ﬁ) enroll-
ment trend and scnool building utilization data, and (7) fiscal and
operational ~costs data. (For details on the fieldwork and interviews,
see Appendix_B.)

———In termsﬂof@the*longitudinal asbects of the study, coverage of the
seventeen-year period was divided into three component perts. First,
the study built upon relevant existing case study data on the eight'
districts in the original study during a period of growth, April 1964

to April 1969 (Boyd, 1973). For the seven new districts added for this
study, we constructed case histories for this period of time from
documentary and interview data. These ¢ase histories focused upon the
principal developments, events, issues, and trends within the districts,
particularly as they affected or reflected the character of policy
making, conflict management, policy choices, and outcomes at the

service delinery level.

While we attempted to make these case histories as substantial as
possible, we faced significent limitations in terms of the availability
of data. Beyond the school board meeting minutes and newspaper coverage, -
both of which frequently are sketchy, there usually is 1ittie avail-
able by way of written data relevant to the history end‘evolupion of
school district affairs. This might not be so bad if the long-term
recollections oflparticipants (intefviewees) typically were quite keenL
detailed, and chronological. But, they are not. In spite ef all
this, we believe that the effort to place school district behavior

into a historical, developmental perspective, even if necessarily

|
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somewhat sketchy, is well worthwhile because of the gains in under-
standing over a static, cross-sectional app:oach.*

At the least, school board meéting minutes and newspaper stories
suggest what the main issues and explicit policy choices have revolved
around over time. They also give some idea of the frequency and
intensity of attention given to various kinds of policy questions. These

kinds of data are useful in tracing the. effects of the changeover from

gfowtﬁ to decline. In addition, qualitative data such as these can be
placed into perspective with quantitatiée indicators of fiscal and
enrollment trends,.socioeconomic change in the community, and outcomes
in.terms of véting behavior in school board elections and tax and bond
referenda; #As Iannacébne (1967) and his colleagues have shown, these
kinds of data are sensitive barometers of the developmental stages and
strategic choices within the life-cycle of school districts.

The seéond component of ﬁhe study involved the éollectiQn‘of data
to continue the case histories for each of the fifteen disﬁficts over
the period April 1969 to May 1978, dg:ing which timé most of the dis-
tricts shifted from growing to declinihg enrollments. Here, the data
availability prprems were 1eséjserious; especially as we gpproached
relatively‘recent efénts that the interviewees co9ld recall easily.

The third comboﬁent of the study involved the indepth étudy.of the
ongoing behavior of the ‘districts from May 19§8,to May 19Sli In the -~
chapteré which follow, we report the results of our comparafive: -

5

analysis of these data.

*If this account of the sketchiness of data on organizational
behavior over time seems unduly pessimistic to the reader; we call
attention to the same conclusion, both with respect to sketchiness
-and the value of the effort nevertheless, reached by march and Olsen

(1976, p. 254). - , -
36 - y
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CHAPTER II

The Changeover from Growth to Decline

Tq_appreciate the magnitude of the change tnat surburban school
district officials have had to cope with, one must. recognize the extent
to which school district.planning and policy develcpment were driven by
enrollment growth during the 1950s and 1960s. 1In the post World War II
.years, school district growth was in many ways especielly a suburban
phenomenon. Further, many stuburban districts in the northeast and
midwest were still trying to build new schooi; as recently as the
earlyml9703.

In the Marasmus area, for example,»the Karlin, Leland, and Arbutus
districts each attempted to pass building bond referenda in the early
19705, but were fortunate enough to be deterred by their voters. In a
key decision in 1975, the Mesick district, ;hich until very recently R
was growing, decided not to build a new high school In the Chicago
area, officials in Arcadia, the other ' growth" district selected for
this study, decided in 1979 to bdild a new_junior high at the §§ge_£§ygv“v
that they nere facing the need to closettheir first elementary school.

These actions were not illogical. 'ihe hezafds of enrollment'pro—
jection in the late 1960s were such that much more growth.often was
expected.. One district, which shall remain nameless, even built an
elementary school it never could use. (Other uses were Eound for the

building.)’ McteSver, many school districts were facing overctewding
at the junior and senior high levels at the same time or shortly before

declining enrollments began in the lower elementary school grades.

The Empire district, for instance, was on double-sessions at its new
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Junior and senior high schools in 1968 and 1969.

! _The precariousness of these "to build or not to build" decisions

highlights the extent to which planning and policy development in school

districts are :dependent upon perceptions and predictions about trends in

Officials in fast growing suburban school dis-

community development.
f zoning changes and

tricts tend to be coneerned_about the implications o

apartment and townhouse developments for'the districts' ratio of assessed

_property value to the number. of students to be served. TImportant

decisions also must be made about where to locate mew school buildings,

and citizens and board members are not unmindful of the ramifications

of these decisions for property values and the ecology of neighborhoods.
With the changeover from growth to decline, rather than planning

real estate developments

around, or trying to influence, other peoples'
school officials

(as, for example, through appeals to zoning boards),

increasingly find themsleves with real estate problems of their own--

that is, surplus space and buildings to manage or dispose of. Thus, as | L
. T~

Narver, Weatherley, and Elmore (1982) document for Seattle, real estate

management and”diSposal has emerged as a major new problem for school

For instance,

[N

authorities, especially in larger school districts
school officials are learning, as in the Karlin and Arbutus districts, ;

that it is not always easy to find alternative uses for school buildings

that are acceptable to citizens living in the surrounding neighborhoods

Also, »school authorities are thinking strategically about ‘real estate

options as they plan for the future. Thus, in deciding in 1979 to build

a new junior high school while facing the impending need to close an
elementary school Arcadia of ficials were influenced by possibilities

for the sale or: 1ease of certain buildings in the future. .

38 AN
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The changeover/from growth to decline has modified the roles of
school board members and administrators and has made their jobs more
complicated and onerous. In many school districts school authorities

' have had to learn simultaneously how to engage in two new, interrelated
[ : :
processes: cutbbck management and collective bargaining with teachers

/

(Murnane, 1981) Both of these processes produce adversarial relation-

ships and con@lict. Mistakes made in dealing with either of these
processes havé sarious implications for the 'successful conduct of the
other process. The adverse economic conditions‘of_thc‘l9708--"$tag;
flation" ané soaring energy costs-—ha;e exacerbated the problems
" created by/declining enrollments. Reflécting on these nroblems, a.
~school bodrd member told us, "It used to‘be fun to be a board member.
You cnulq/make people happy. You could provide special. things and pro-
‘grams. .Qow all you can do is cut back. Though you try not to hurt the
educational program, you never know how indirectly (the cuts you meke)
may hurt the program." '
AL a consequence of these problems and pressures on board menbers,
a nnmber of the.superintendents we interviewed told us that the caliber
of person serving on their boards had gone down since the 1960s, They
pointed to the declining occupational status nf persons on their boards.
These superintendents felt that high level executives and professiOﬁals
were now less inclined to serve.on schcol boards because the job of/
- board members has become nere time consuming, conflictual, and unpleasant.
Evidence of.these changes in.the work of school boards ab?nnds
in|our data. For instance, when asked if the process of making "hard
|

d7cisions" due to the pressures of declining enrollments had resulted

in any refinement or alteration of the-school district's goals or
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objectives, a board member replied:

No, the only change is that it takes longer to reach those
goals. I can explain this by saying that every .subordinate
issue created by decisions made due to declining enrollment
became a major issue. So much time is necessary to respond
to the results of decisions that are forced upon us by the
community or staff. This puts a tremendous pressure on the
central office administrators, because the board has advo-
cated responding to the needs of the community. In the
one-and-a-half years that I've been on the board, 99% of my
time has been spent dealing with these issues rather than '
what I hoped I'd be accomplishing on the board of education.
I've spent very little time dealing with education. That's
sad. You can see that in the time you've been watching us.
Because of all this we try to get to programs, but before

we can turn around, another crisis occurs.

In sum, our findings are consistent with the viéw of many analysts
that policy making and conflict management in décline differ signifi—
ca;tly from.their characteristics under growth conditions (Behn, 1978a, .
1980b, 1980c; Berman & mcLaughlin, 1978; Cyert, 1578; Levine, 1978,
1979). First, resource allocation décisions become far more difficult
in décline. The contest, as Behn (1980d: 603) notes, is no longer
"gver who should get how much of thevexpansion of the (budgetary]) pie,
but over who should be forced to absorb what share of the cuts.'" Put

another way, there is a fundamental shift from distributive to

losers and no slack resources remain with which to buy off the losers

redistributive politics: A shrinking budget creates clear winners and

‘. [“
with the payments on secondary issues. : _ ;
Second, participation is intensified. Consistent with research on

decision making showing that humans weight losses more heavily than f

F
i

gains (Tversky & Kanneman, 1974), retrenchment activates wide and i

intense participation as all organization members and beneficiaries

feel a personal stake in the decisioms to Be.made (Behn; 1980c§w618).
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Third, retrenchment decisions are complicated by considerations of
equity and entitlement. The problem here goes beyond the well known
‘fact that staff layoffs accordiﬁg to seﬁiority tend to conflict with
affirmative action objectives. B;rdaéh (1976) argues that a distinguish-
ing feature of the politics of policy termination, particularly where
government is -involved, 1ie;-in the ability of vestéd interests to
advance a powerful moral claﬁﬁ regarding the inequiFy of’changes that
woﬁld deprive them of éifangemeﬁts they have learned to rely upon.

Thus, wha; Behn (1978a) calls the "entitlement ethic' supports the view
that government has a responsibilitylto maintaiq_&%e facilities and jobs
thaf people have come to‘count om. Indeed,'cifil servants with tenure
may rightly feel thac theivare being depiivedhgf a property right when
their jobs are abclished. ‘

Fourth, morale piummets in declining organizations. Incentives
for performance and promotion and career opportunities all tend to dry
up. Talented people, who by definition are mobile, tend to abandon the
organization for greener pastures (Levine, 1978). |

Fifth, organizations cénnot Ee cut back simply by reversing the
sequence of devélopments by which they grew (Berman & McLaughlin, 19785.
Levine (1979) calls this problem the "paradox of irreducible wholes." |

’Finally, while growth can be managed on zn ad hoc basis without
graﬁe peril, retrenchment cannot. Systematic planning and analysis
T, become essential (thn, 1980c) . Yét the ability to do this frequently
is challenged by the view that the administrative component in
organizations should be cut to the bone before the service delivery

component is weakened (cf. Levine, 1979).
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'_Factors»Affecting~Poli&y Develqpment'

It is important to récdgnize the wide variation in circumstances
among school districts faced with declining enroliments. . Research over
the past deéade has led to a ﬁewﬁappreciation of the significance for
educa;iOnél reform of the variety of seftings and constraints found in
school districts (Maﬁn, 1978). In many ways this vériety is an even ‘more

----- -~ important consideration for districts facing decline than it was for

districts experiencing growth. Entrenched interests and bricks and

-

_mortar constraints loom‘larger in the absence of the opportunities

created by an expanding budget and physical plant. Moreovery although

declining enrollments are a national problem (with:the exception gf" areas
in the Sunbelt staées and other pockets of growth), their impact on
individual school districts varies. As Florio (1976) notes, "Enrollment
is a local phenomenon, in eéch district a unique coﬁfiguration of birth
rate, population migration,--age of community, economic growth in a

) —— .
community, and other factors" (p. 2).

OQur research indicates that an understanding of the.unique situation
confronting each district requires, as a minimum, that the following \
categories of constraints be taken into a€count:

(1) Enrollment constraints--the rate and distribution (by grade

-~

level and location) of growth or decline within the district.

(2) Fiscal constraints--including such factors as amount of -

state and other aid, local tax rates, assessed valuation
per pupil, and so on.

(3) Fiscal management.attitudesF—extent‘to which conservative or

liberal fiscal attitudes prevail on the school board in the

!
community. ‘

A
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"'(4) Conflict management resources ‘and att itudes--availability

of managerial skills in the populace; extent to which
school board and populace favor a political bargaining or
rat ional-consensual mode of decision making. '

(5) Educational program preferences-Qincluding degree of

complexity and épecialization of educational program, grade
organization, and so on.

(6) Facility constraints-~including. size, age, condition, flexi~

“

bility for use, and location of buildings, plus alter.ative
building utilization possibilities.

,(7) Teacher contract/union constraints——provisions affecting °

reduction in teaching force and such.

(8) Facul;y/professional staff constraintg--age of staff

distribution in salary schedule, rate of attrition through

“

retirement and mobility, -and so on. P

(9) Environmental and subcommunity constraints--considerations

releted to the socioeconomic,'racial, ethnic, “and religious
population distribution and mixture‘witgiﬁ the district;
geographic features affecting school attendance area“
boundaries; extent of existence of areaslwith special plaiﬁs

to the maintenance of their'neighborhoodlechools which

school boards wish to respect or believe they must respect.
Initial Findings: The Ironies of Adversity

Our findings about the initial impact of the changeover from
growth to decline illustrate the differential consequences of decline

for different types of school districts facing different configurations
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>6f‘tﬁéuionsﬁféiﬁts.oﬁfiiﬁéd'aboVe. Our findings also ‘show, in an ironic =~
-way, the validity of Coleman's (1957) observation that the pasﬁ history

of communities tends to "weight the dice" in favor of eertain future
outcones.

Looking first at the original eight districts, and using data
gathefed in 1977-1978; we asked the question, "How do school district
authofities decide when to close schools and which schools to close?"
in particular, we wondered Qow much of the answer to the first part of
the question we might be able to safely‘infer simply from enrqllment
data on. the eight districts up through 1976-77 (see Tables 2-1 and 2-2).
As it turned out, one cannot infer very much, for the factors involved
are much more complex--and interesting--than such gross data can suggest.
As it happened, only two of the districté, Camden and Northview, had
closed schools at that point, although the £chool authorities in:several
of the other districtS”had”begun“to contemplate-the possibility. -

If Camden's.behaviof accords with the implications of thebenrollment
trend data, how can we explain the failur?.of Oakton and Weston to close
schools when they had virtually the same degree of decline as Camden
and when Northview, which ranked below them in enrollment decline, had

o
done so? At the most general level, a'large part of the aﬁswer may
lie in the fact that it appears that the onset of decline hit the‘
higher status distficts harder than the lower status ones. Both of ghe
districts which had closed schools, and three out of the four districts
with the highest rate of decline, are higher status districts. And, not
surprisingly,‘conflict levels in the same three of the four h?gher

status districts had risen.




Table 2-1

-~ s R

Ranking of Districts AccordingAto éigwgﬁ in Average
Daily Attendance, 1958-1959 to 1968-1969

A.D.A.
Rank District % Change
14

1 Oakton + 300.

2 Weston + 120.

-3 Smithville + 68.

4 Trenton + €0.

\ 5 ‘ Greenwood ) "% 42,

6 *  Camden + 33.

7 7  Alton + 18.
2 Northview . + 17.

Table 2-2

Ranking of Districts According to Decline in Enrollmenty
' 1968-1969 to 1976-1977

(/WV o ( Enrollment

Rank District - % Change
1 Camden , =32, ¢
2 _ Oakton ' - 31.

3 Weston - 30.
4 Northview - 28.
5 .Alton B 23.
6 Trenton ' - 22.
7 Greenwood | - 18.
8 Smithville + 10.
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Interestingly, the general pattern is similar to .the findings of
Cohen and March (1974) in fheir study of higher education.institutions.
They found evidence that the shift from growth to decline initiallyi
makes more real difference and is felt mofe acutely in rich than in
poor.éolleges and universities. Problem activity and discontent suddenly
mushroom in rich colleges as a result of the shift to decline. Poorer
colleges,.by contrasg, are more uséd to adversity, even during times
of prOSPEFity and growth.*

| Initially, however,.decline actually came as gk”éloud with a silver
lining' for two of the three declining lower status districts‘(Weston

and Alton) since they had a legacy of overcrowding in their schools

from the period of growth. Both used the space created by declining

" enrollments to reduce class size. In addition, Weston was able to

reduce its use of mobile classfoom units
and, at the same time, was able to create music and art rooms in its

schools for the first time and special education rooms to meet the new

requifements in'tﬁiéféfea. Although not the whole story, this in‘large

part seemed to explain Weston's ability to go without closing a school

+o that point.

*The analogy is not perfect, however, for by design two of our
lower status districts (Alton and Trenton) are property rich and one
of our higher status districts (Oakton) property poor (see Figure 2
in Appendix A). .But our previous study of these districts showed that
they nevertheless tended to behave more or less like the other higher
and lower status districts respectively. .That is, the voters of the
low status/property rich districts tended to be tax resistant, like the
small home owners in other working class districts, even though only
a small increase in the tax rate would be needed to reap large revenue
gains from the industrial concentrations in their districts. Similarly;
consistent with research showing the higher demand for educational
services of higher status than lower status persons (James et al., 1963),
the voters in the higher'status/property poor district/approved numerous
tax and bond referenda. . :
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'Ihﬁefeéﬁingly;ubéﬁh.ﬁééfdnngna“Aizgﬁ'tfiéd unsuccessfully ééﬁé?alw

times to pass bond referenda to permit the construction of new schools

dufing the latter part of their period'of growth. As in Marasmus, this
failure ironically benefitted them when decline éet inn. By the same
token, however, the'ﬁigher status dfstricts, which kept up with their
growth through the construction of new buildinés, suffered for their |
efforts.- This aspect of the."ironies of adversity' raises an intgresting
theoretical point for the understandinguéf organizational behavior.

Analysts usually havéatendéd to think ﬁhat thé "organizational
slack" éf "fat" accumulated by an organization during 'good" times will
cushion Fhe'transition to '""bad" times énd will help the organization
survive th;ough tbese_periods. Thus, March and Simon (1955, ﬁ; 126)
Prdpose‘tha;:’v | ”

Organizations functioning in a benign environment can
satisfy their explicit objectives with less than a complete

expenditure of organizational "energy.'' As a result, @ sub=
stantial portion of the activities in the organization is
directed toward satisfying individual or subgroup goals. The
"organizational<slack"Athus generated has several consequences.
It means that organizations-typically can find ways of surviving
during crisis periods despite their difficulty in discovering
possible economies ‘during better periods. . . . . :

The experience of the school districts we have studied, howeve;, suggests
that in dealing with the crisis of decline, if not survival, the
"oféaﬁizational overload" of oﬁr overcrowded districts was more of an
advantage thaﬁ the "organizational slack" presuﬁably poééeséed by our
more affluent,uncroﬁded diétricts. |

Al;hough Oakton, which was the most rapidly growing diétrict in
our sample during the 1960s, kept up with its growth by an intensive
building program, as of 1978 its authorities still h%d escaped closing

a building in spite’'of the rapid decline that came on the heels of its

. . s
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" rapid expansion. Several factors made this possible; but perhaps the

foremost was the age of Oakton's teaching staff. Because.of the dis-

. \

trict's rapid growth in the 1960s, most of its teaching staff ‘were young
and relatively low in its salary schedule. By ceAtrast, Camden serves

aa older community and most of its teachers were older persons well Qp

in its salary sehedule., The resulting difference in personnel costs
between the.two districts helps explain why Camden had closed three
schools (amidst the usual cries ef grief from the neighborhoods affecte&)
by the end of 1978 while 6akton was able to get by with only reductione
in staff size. - -

Camden and Oakton also are differentiated by t%;ii_preyailing

attitudes and. values. Camden. ’s a substantial ly more conservative

" community, both in terms of educational and fiscal management philosophy.

Economy and efficiency in the school district have been issues in the

“past, and the voters ‘have rejected nuﬁeraﬁs fax and bond referenda over

the years, incl&ding one for a tax rate increase in the Fall of 197
This defeat helped seal the fate of the most recent school to be closed.
In Oakton, on the other hand, a more‘liberal attitude prevails. This
orientation, ih terms of the school board's posture toward the manage-
ment of decline,was also colored in 1977-78 by the board's increasing
sympathy toward the position of the teachers union. This, in turn{:was
the product of the teachers union's increasing efforr to aid ir the
electioh of candidates favorably disposed toward them. As ef 1978,
the voters had supported this trend, and had rejected several incumbent
board memﬁers»aiong the way.

The most remarkable increase in conflict, howe?er; was found in

Northview, which was the eﬁitome of the consensual "high status/low
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conflict" district during the original study. There, declining enroll—
ments and soaring costs pushed the school board increasingly in the
direction of closing the distr-ct ] smallest school. As this unpleasant
possibility loomed on the horizon, the district s nominating caucus - o
arranged to get a new memberlelected to the school board to represent
the affected neighborhood. This board member proved to be a dissident,
Splittlng the board for the first time within Jemory. As this issue
developed, the abundant management resources within the populace were
mobilized but for different purposes—-some to rationally study what
should be done and some to resist, with every kind of ingenuity, the
adoption of the alternative of closing the small school This contro-
versy culminated in a law suit which, predictably,4those opposing the |
closing of the school lost. ‘

Along with cost considerations, a factor which weighted heavily

with Northview's board in~deciding to close the school was the problem

that the student enrollment there, 160 students in its last year, had
become insufficient in the view of the professional staff, to enable
the flexibility needed for proper grouping of children. This con-
sideration raises the important issue, in decision making regarding
' school closings, of the interrelationship between school size and

- educational program preferences. In general, professional educators
place more/emphasis on the quality of the educational program than on
‘the importance of neighborhood.schools. Lay citizens, ahd parénts,
generally donnot find this such an easy tréde—off to make. School board

members, however, tend to become socialized to the professional norms

on such matters. That such norms truly make a difference also is
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suggested by the findings of a study of school closings in Ontario which.
emphasized the importance of the preferences of educators foF schooiing
within a large complex enabling maximum options for'students:

Smali public elementary and secondary schools, such as those
in Pelham, were not closed merely because they were too expensive
to operate, "although that was often the principle justification
offered to the taxpayer. Small schools were closed because
educators no longer considered them viable (Walker, 1977, p. 71).

~ Interestingly, our initial findings suggested what we were later
to confirm: there are significant differences.in attitudes towardAsmall
schools between the higher and lower status districts. There is more
tolerance for small seoools in the lower status districts. Some prima
facie evidence for this, in our initial fiudings, is found in the fact
that each of the four lower status districts had at least two schools
with enrollments of under 250 students and, iudeed, the four districts
together had no less than thirteen such schools. By contrast, only one
such school remained among the four higher status dictricts. In the
main, the explanation for this pattern is that in the lower status
districts the high vaiue placed On‘the uaintenance of neighborhood schools
is less likely to be challenged than iu the higher status districts oy
considerations of the quality of the educational program. ihis is so
.because lower status populaces do not demand or expect as complex or
soohisticated an educational-program as do the higher status populaces.

e ;; .+ Fiscal considerations and preferences at the time of the growth”and

&\\/Jconstruction of schools in the lower status districtslprobably also play
a part iu the complete explanation of the pattern of distribution of
small schools.
The case of Alton illustrates the attitudes in lower status distticts

toward small schools and also suggests how the political orientation

f
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found: in such districts nay affect decline—related‘policy making. I
1977, five of Alton's seven schools had under 250 students. Though the
school superintendent thought several of the schools were t0O small to
permit the maintenance of a truly-desirable educational program, the
community and the school board nevertheless desired to keep all the
neighborhood schools open. But, despitebthevdistrict's high assessed
valuation of property, declining enrollments and continuing voter resis-—
tance to increasing the educational tax rate brought the school authorities
to the verge of closing two schools early in January'1977.‘iﬂowever,

at that point citizens from the neighborhoods;affected came forward and
asked the board to hold another tax rate referendum which they would
attempt to get passed. The board agreed to do this and promised that

if the'referendum were passed the two schools would be kept open for

at least two more years. That spring the referendum was narrowly passed
and all of the schools remained open. In contrast to this pattern, the
school authorities in the higher status districts, as in the original
study, showed less inclination to engage in political bargaining and
compromise than did those in the lower status districts.

Besides varying opinions on the ninimum enrollment needed for a

viable school, school location clearly is another quite important .factor

_influencing decision making regarding which schools to close. Indeed,

the location of a school can override its vulnerahility due to low
enrollment and save it from being closed, or at least long delay such =
a deeision. One common way this occurs is when'a school is located in

a physically isolated or peculiarly distinct area of a school district.

The latter may Occur when a district includes bits and pieces of several

~ communities or when there is sdme kind of ethnic, racial or religious
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"ghetto" area. Such considerations create areas with special claims to
the maintenance of their schools. Typically; what .seems to happen is

- that such schools are eiiminated at the outset from the list of schools
to be scrutinized for candidates for closing.

Several of the school districts under study included such schools.
}mreover,AtWo of the lower status districts, Smithville ano Trenton,
have all-black neighborhoods, each with a small elementary school which
has been de facto segregated. Both districts have grappled with what
to do about these schools and, prior to the onset of decline, one}of
the suggestions in one of the districts was to clcse the school. Open
enrollment plans and other more substantial efforts toward desegregation
have been tried, but it appears that any thoughts of closing schools in

these districts would have to take into account the special problems

posed by these schools. For instance, a statement by’ the State

Supefintehdent of Schools concerning the possibility of busing bleek
inner—city.children to vacant suburban schools touched a sensitive nerve
in many Chicago suburban communities. There-is anxiety about this
possibility, especially in working class districts near the’'city where,

our interview data suggest, there is a feeling of Vulnetebility on
this count. | B

Conclusion
On the basis of our initial findings, we proposed the following

working hypothesis: Contrary to earlier-findings regarding conflict
levels under growth oonditions (Minar, i966a, 1966b; Snow, 1566;
Boyd, 1973), conflict levels associated with declining enrolIﬁentst

and especially school closings, wiil be as high and perhaps higher in

s/
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higher status districts.than they will be in lower status districts.

This is likely to be the case because:

(1)

(2)

(3

The populaces of higher status districts appear to place
a higher value o; education than do those in lower status
distriéts.

Higher status districts are less used to adversity than

are lower status districts and will experience and feel more

‘change as a result of the shift to declining enrollments.

Credibility gaps seem to develop quickly regarding whether

'school boards have already made up their minds as to which

schools to close when public deliberation beéins. This

suspicion tends to undercut much of the value of the exten-

. sive public deliberation and community involvement schemes

(&)

(5)

whicﬁ higher status districts are inclined to emplé& as
conflict management techniques.

Since school closings are such stroﬁgly rédistributive

issues, that is, inflict such concentrated costé, they

will prompt the use of some of the abundant management

resources in higher status districts t6 mobilize raﬁhe%
than minimize conflict.

The rational—conseﬁsual ("public-regardi g"%‘pdlicy—making

orientation, which tends to.be prevalent in higher status

districts, may be less well suited for realing with

redistributive issues, for example, in seeking and striking

compromises, thian the more "political ("private—regarding D)

policy—making orientation prevalent in 1ower status dlstricts.



CHAPTER III

Policy Making and Conflict Management in Declining School Districts¥*

To what extent do fiscal pressures override other factors and
determine policy making in declining school districts? . Do the pressures
produced by declining enrollments and fiscal strain affect policy’
making in the same or different ways in different t&bes of schéol dis-
tricts? How have educators [typically sought to circumvent the rancorous
conflict thag usually attends retrenchment policy making? These are the
questions we séek to answer in this chapter. -

In order to place our findings into a more meaningful perspective,
we shall cémpare the behavior of our small to medium-sized declining
éuburban schoal districts with available research findings on the
behavior of large declining urban school districts. This comparison
feveals signifiéant differences betweeﬁ types,éf school districts.” Our
analysis indicates that these differences have far-reaching implications

[y

for educational policy and management and the politics of education in
. - ‘(‘3
an era of retrenchment.

Fiscal Strain and Retrenchment Policy Making
Although we showed in Chaptér 11 the importance of variati&n in

the configuration of coénstraints facing declining school districts, some

people may suspect that what really.counts, among all these constraints,

are fiscal constraints. -Unquestiomably, fiscal constraints are quite

’

» important in-shaping the response to decline: As Zerchykov (1981)
) .

observes, ability and!willingnéss to pay in large part determine whether
oo

4

ot &

: *Dennis R. Wheaton‘iésisted in the prépérafion of this_chaptép{
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declining enrollments are viewed as a problem. If some declining

districts are much harder pressed financially than others, it is

~

reasonable to expect that they will be forced to institute more cut-
i -

* backs and sooner than will more affyhent districts. To the er.ent that
\ v )

this assumption is correct, a simple economic explanation may, by itself,

account for most of the observed variance in school district Behavior.
In recognition of the potential dominance of fiscal constraints,
withih the configuration of constraints forming the matrix for policy
development, we sought, wigh the assistance of Guilbert Hentschke, to
devélop a standardized measure 6f fiscal strain to facilitate the.comf
parison of the response of school districts to declining'enrollments.
(C.; this effort, see Appendix C.) This turned out to be a moTre complex

tzsk thaz it might appear. Operating budgets for school districts do

)

n>t provide a reliable measure because there is ‘evidence that officials
tend to underestimate income ahd overestimate eXpenditures (Hulpke &
Watne., 1976).  Similarly, higher tax rates could reflect increases in
taste for education as well as a response to fiscal strain. Increases
i; short-term debt could reflect a lack of fiscal control and ease of
,access to financial markets as well as fiscal s;rain.

After considering various alternatives, we concluded that the
best single measure of fiscal strain is slow budéet growth, i.e., the
degreé to which tetal annual school district budgets are not increased.
Beyond its intuitive, logical appeal, a rationale for'this measure can
be derived from William Niskanen's (1971, 1973) argument that, in the
absence of a profit motive, public sector executives are motivated to

maximize the size of their annual budgets:

39
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Among the several variables that may enter the bureaucrat's
motives are: salary, perguisites of the office, public
reputation, power, patronage, output of the bureau, ease of
making changes, and ease of managing the bureau. All

except the last two are a positive function of the total

budget of the bureau during the bureaucrat's tenure. The
problems of making changes and the. personal burdens of

managing a bureau are often higher at higher budget levels,

but both are reduced by increases in the budget (Niskanen, ~— -
1973, p. 22). :

It should be noted, as Niskaneﬁ emphasizes, that (1) public
employees will encourage executives to maximize budgets, and (2) budget
maxiﬁization may or may not be consistent with higher level goals. With
respeet to the latter point, for instance, a school superintendent might
well face a school board interested in holding the line on expenditures.
¥ven though the supérintendent would be likely to adopt'the; objective,
as a result of the board's peeition, the superintendent'preﬁably would
prefer, other things being equal, to be moving in a direction (i.e.,
budget growth) consistent with the usual source of benefits for his or
her role.

But what does'this approach to fiscal strain reveal about our
fifteen school districts? Table 3-1 preseﬁts a ranking of the districts

according to the percentage eﬁ enrollment declinel(as of éeptembef‘l979)
since the ﬁeak enrollment year in each district; Along with this, one
can see a ranking on the percenfage ofbchangekin district budger over
the three-year period, 1976-77 to 1979—80. .

Many people tend to assume that fisqal strain goes hand-in-hand
with the degree of eefollment‘decline. It is clear from Table 3 1 that ’
this is not necessarily the casel More important{ Table 3-1 revea}s

that fiscal strain does not necessarily predict one.of the most important

responses to declining enrollments: school closings. Even though



Table 3-1

Rankings on Enrollment Decline and Fiscal Strain

a % Change in Fiscal
4 % Decline Since Peak Ranking on Budget, '76- 77 Strain-
chool District Locale (as of 9/79) Enroll. ¥r. Fiscal Strain to '79-'80** Category
akton C 47.5 1968 4 + 8.8 High
amden C : 47.4 1969 7 +13.4 Medium
leston c 42,6 1970 2 + 6.6 High
\lton C 39.8 1970 1 . - 2.4 High
lor thviev c 38.1 1968 8 +15.3 Med ium
,eland M 31.8 1968 6 +13.2 Medium
ireenwood c 31.4 1969 12 +21.7 Low
Prenton’ c 29.9 1968 s | +10.3 High
Buckley M 25.9 1971 11 _ +20.3 . Low
Arbutus M 20.9 | 197¢ ’ 9 +18.2 Medium
Empire M 19.3 1972 10 +18.9 Medium
Smithville | c 15.5 1971 3 a8 High
Mosick M 7.5 1976 13 2. Low
Karlin N 6.9 1971 14 32,9 Low
Arcadia C 4.8 1977 ' 15 +44.7 Low
08

*
Locale: C = Chicago; M = Marasmus

**Denotas districts ‘that still had not closed a school as of June 1981.

%% ’
Based on'actual dollars, unadjusted for inflation.
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Trenton and Smithville were high on fiscal strain and had substantial
enrollment decline, neither had closed a school as of June 1981. At.

the same time, the two districts lowest on both enrollment decline and

fiscal strain (Karlin and Arcadia) nevertheless had closed schools.
These findings support our initial view (Boyd, 1979) that policy making
in declining school districts is shaped by a complex configuration of
constraints in which enrollment decline and fiscal strain are quite
important, but not by themselves necessarily determinative. Put another
way, it is clea;hzﬁét érgood deal of unexplained variance in school
district behavior remains after taking account of our measures of
enrollment decline and fiscal strain.

..The principal reasons fcr the e#ceptions noted above can be
sunmaiized briefly: In Trenton, the méin objective of the majority on
the school board, for more than ten years now, has been to protect the
all-white portions of the district>by keeping black elementary students
COnfined to a school in their own neighborhood. People in Trenton
recognize the high cost of keeping open the underutilized all-black
schdol, but the priority for segregation overrides even the eXtremely
conservative fiscal attitudes of the school board and community. '
Smithville shares with Trenton a somewhat similar (but much less pro-
nounced) concern for the containment of black students within the
district. But Smithville also is a larger district and possesses an
array of school buildings and grade arrangements within buildings that
so far ﬁas permitted ad hoc adjustments to smooth out enrollment
disparities between buildings. Karlin and Arcadia, the two largest
districts in the study, possess both poc#ets of groﬁth and decline.
This fact is the major reason for them having closed schools despite
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1o§ levels of enrollment decline.overall. By contrast with Karlin
and\Arcadia, the Mesick distfiét had not closea a school despite a
slighﬁ%y higher level df enrollment decline. This was possible in
Mesick gscause the district never really had a ngighborhood school

- gystem, gﬁ;.instead operaces rather large schools drawing students

from broad\g;eas of the district. This fact has enabled the district
S0 fér‘to ke;p adequate nuﬁbers of students in each building.

Some daté.on large city school districts provide -a further test
of the fiscal strain notion. Table 3-2 presents data on ten large city
school systems{Studied by Cibulka (1982a7. Although there is a rough
correspondence among the rankings of the cities on enrollment decline,
service reductions, and expenditure chgnge, there are some anomalous
relationships, such as in Dallas and Los Angeles. However, in another
paper dealing with the same cities, Cibulka (1982b) shows that), bIn
most cities the first school closing effort, or the first effort to
close/a large number of schools at one ﬁime was closely linked to a
budg;t problem" (p. 15). On balance, our suburban data and Cibulka's
urban data suggest that there may be a closerflinkage between fiscél
strain and school closings in citiés :han in suburbs. This is likely
because the bulk of ﬁhe evidence, discussed later, indicates that large
schopl districts (i.e:, pities) tend ;o experience mbrehggnf}ict in
;géponding'to d;c}ine and are md;e iﬁclkned to 4¢1a;”action on retrench-

— <.
ment (alloying £iscal strain to increase) than are smaller districts.

!
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Table 3-2

Comparative Data on En:oilment Loss,
Selecved Service Reductions, .and Expenditure Changes

\ 1974-75 to 1980-81
\ ) 1
Enrollmen;vﬁgcline Serviizlgzssgtions Expenditure Changesd
School Systems Schooi Net
Degree Rank Plants Staff Rank® Aggregate Per Rank®
Closed® Changed® Puptl
Atlanta - onaf oz 6.0 2 -50 % 4 -23.3 % - -0.7 % 2
Balcimore . 30.1 2 7.5-108 - 1.1h 5 -23.2 +10.0 4
Boston 20.1 5 26.0 29.01 1 - 2.4 +23.6 6
Chicago 14.6 7 13.00 112 2 ~28.9 = -1l.7 1
Dallas 14.5 8 0.0 +46.0 8 +7.5 +24.3 7
Los Angeles - £ 10,0 - 10 0.0 +40.1 7 - 9.2 + 1.0 4
Milwaukee 25.9 3 15.3 - 9.3 2 -11.7 +19.1 5
New Orleans ' 13.2 9 5.0 +20.7 6 - 1.1 +14.0 6
New York 15.5 6 | 81  -281 3 -26.2 -12.6 1
Seattle 30.5 1 22.0 . -33.0 1 24,2 +8.8 3

3Note that while most closings occurred since 1974-75, and they share a-common base period for
-omparison with net staff changes, these figures do include school closings made in a few cities in the
arly 1970s. (Since the exact year of these early closings was not alvays available, it was thought best
0 calculate all systems on a uniform base). Percent calculated on basis of 1980 school facilities.

Includes Operations Fund (or its equivalent) positions only. Hence, excludes some federally funded
yositions and, in some cities, state-funded categorical positions. Despite local differences in the base
jeasurement, percentage shifts should be valid, assuming positions were not shifted out of operations fund
-0 external funds between 1974-75 and 1980-81. '

CComputed by using the ranking of school systems on each of the two measures. The points were added
-0 obtain a composite rank. The lower the score, the greater the service reductions, relative to each
yther. » . '
dpdjusted for 1967 dollars using the consumer price index -(CPI) for edch city.~ The alljcity average
sas used” for New Orleans because a city average is not available. e

>
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Table 3-2 (Continued)

€Computed same as service reductions. See footnote b above.

fComputed between 1974 and 1980 because 1981 figure was not available. _
BExact number unavailable. Hence the range between the lowest estimate and the highast is provided.
hAdjusted with Budget and Financial Management data to April 30, 1981. Includes all sources of funds.

Reflects adjustments to 1981 based on court reports and annual (Oct.) report to state. Excludes state
and federal positions. Update to 1981 is included here because staffing cuts were made late in Fiscal 1981
and early in Fiscal 1982, but were not clearly separated by fiscal year. Moreover, 1981 budget is largely
the same as 1980, less CPI adjustments.

This figure is approximate because it includes schools which were closed but replaced. It was
posgible to identify and subtract only one of those cases from the list., On the upside, the figure omits
the closing of 1120 mobile and other units, estimated to be the equivalent of 56 school buildings (at 20
classrooms per school), If these are included, the percent of schools closed could be estimated at 20

percent.

JRCE: J.G. Cibulka, "Enrollment Loss and Financial Decline in Urban School Systems." Paper presented
at conference on "Managing Enrollment Decline,” Vanderbilt University, Nashville, TN,

February 26, 1982.
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- Rationality and Retrenchment
A key problem for school authorities faced with retr%nchmenc

decisions is "how to do the rational while accommodating the emotional

(i.e., political)?" (Zerchykov, 1981, p. 7). That retrenchment

decisions do produce emotion, conflict, and complex cascades of secon-
dary issues and demands is made painfully clear in the following

statement by the superintendent of the Oakton district, our most
In an interview shortly after he had submitted his
/

rancorous case.
resignation, he said that he had argued against the closing of two

elementary schools at the end of that school year. When the school
/

board voted to do so anyway, the result, in his view, was a serious
./

fragmentation of district parents, teachers, and others:
Since then, every group affected by the ciosi”t has organized /

and is competing for influence on the board. T :own School /

parents organized, Polk School parents organiic4. Sometimes /
Lincoln School parents !

they competed, sometimes they combined.
organized because of the Brown School kids coming into that /
building. And other Lincoln School parents, whose kids were
being transferred to another school to make room for the Brown
School kids coming in after the changing of attendance /
boundaries, organized against the Brown parents, who they saw |
as usurpers. N - ]
The learning disability (LD) kids at Lincoln were moved to the '
Maple School, and their parents organized. Maple LD parents _ f
organized to protest against their school receiving Lincoln LD /
/

There was a problem with LD teachers leaving Lincoln.

students.
The Oakton Educational Association (0EA) union was overseeing
the switches at that time, and teachers with vested interests
f
!

in Polk and Brown formed a pressure group.
__Fisk parents, who saw themselves as next in line, organized.
There was also an organized faction of parents of the faction
of Polk kids who were transferred to Robertson School, probably
: |
/

because blacks were in Robertson, although it's an excellent
The Brown parents protested against their kids going
|

school.
to Lincoln because Brown was considered 'a higher quality .school
. ’ |

than Lincoln.
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Brown parents also formed a Safety Committee and a Program
Committee. They felt it was dangervus for their kids to
walk to the more distant schools without adequate sidewalks
and traffic lights. .

From all that comes the Save our Schools (S0S) orgarization--
from Brcwn and Polk parents, mainly. There was also an”
organized group called Concerned Oakton Parents (COP).
Leaders of both these groups combined and went to the courts
to stop us. -

How the board dealt with that became mostly a matter of survival.
They listened to everyone, but thevre were so,many competing
demands by so many groups that the demands were impossible to
meet. So they met with those demands that were within their
proposed system and didn't conflict with other groups' demands.
The board could deal with demands concerning provisions of the
moves of students, but not with. those demands affecting where
the students went. There were many pieces of the puzzle of
who to move where, and it finally came together and was refined
for fit by the various demands, but if the demands didn't fit
the puzzle, they couldn't be met.

So if a group of parents wanted free busing--a red carpet into
the schools--or a joint PTA, for example, the board did every-
thing it could to meet the request. LD parents, for instance,
set up a list of demands associated with the moving of their
children--17 or' 20 demands. We were able to meet most O them,
‘except for the demand to keep them at Lincoln, which they
included as a bargaining position and did not expect us to meet
it. Sometimes that kind of bargaining did in fact affect the
whole district in terms of organization and procedure. You
say "Yes, you have legitimate concerns about your kids getting
to school" to one set of parents, then out pop others who say
give us safety busing, too. . . .

How, then, have educators typically sought to circumvent the
rancorous conflict that usually attends retrenchment policy making?
Consistent’with the influential heritage of the mﬁnicipal reform
movement, the extensive litef;ture of professionalva&vice on the manage-
ment of declining enrollments emphasizes the need to follow a strategy
of broad citizen involvement .in policy making thrbugh a:;étional
planning, problem-solving and consensus-building process (Zerchykov,

1981). Sugh‘an approachlis supposed to produce both agreement and high
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quality decisions. ' As it turns out, the emerging evidence makes it
increasingiy clear thét the profe;sional advice strategy is misguided.
Both Zerchykov's k1981) percep;ive review of the literature and Berger's
(1982) secondary analysis of‘seééntf case studies, via the case~sg¢vey
method, show; éontrary to the conveptional wisdom, that the more/éom—
prehensive and extended the planning prﬁcess, the greater is,the/
opposition to school clésiﬁg decisions.g Berger (1982) concludes,
therefore, that school officials '"may want to consider swifter, less

technical planning techniques to avoid (or reduce} community protest"

(p. 21).

i
i

On the other hand} as Berger (1982) notes, minimizing opposiﬁion
i; only one of several goals in retrenchment policy making. School
officials cpnsequently must seek a delicate balance betweén not entirely
compatible objectives: (1) discovering the '"'best" or at léast a
desirable and defensible educational solution or adjustment to declining
enrollments whigh, at the same tiﬁe, is politically viable; (2) securing
community and staff understanding and consent; (3) maintaining
legitimacy for the poiicy—making process; and (4) moving rapidly enough
toward closure on ;etrenchment decisions to avoid the appareﬁt tendency
for conflict and oppoéition to increase over time. In view of/the
tension among these objectives, it is not ;urprising that school
officials actually tend to depart from the professional a&vice straﬁegy.
Interestingly, however, our research suggests sysﬁematic variation among
the.inclination of different types of school:districts. Upper;middle
class suburban school districts seem most prome to try to follow the

~ strategy, while wo;k}ggrclass‘andﬂla;gg u:ban‘schoq;v41§t:icts are much
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less inclined £o pursue the "rational" model.

0f course, much of the recent literature on policy making in
organizations debunks the raﬁional planning model. Particularly for
public sector organizations, but also increésihgly for private sector
organizations (Pfeffer, 1981), thezpolicy-making process is described
as increméntai, chaotic, and political (e.g., Lindbloh, 1959;’ﬁ;réh &
Olsen, 1976)'ratherjthan being-compreh%nsive, systematic, and ratiomal.
At the same time, hg;gver, there is evidence that organizatiéns under the
pressures of decline ultimately tend to be forced to abaneon ad hoc,
incremental policy making in favor of "calculated‘risks"-;hich provide
more comprehensive responses t§ the problems they face (Behn, 19805;
. Glassberg, 1978; Rubin, 1980; But see Hirschman, 1970). .

It nevertheless is true that policy frequently evolves in é none
too tidy.way out of a procegs that is partially deliberate and partially
. accidental. A good example>$f accidental policy develdpment is pro-
vided by two of the(suburban working class school districts in our
study. As a byproduct of reluctance to close schools and ad hoc
decisions made (or avoided) with reference to the problem of‘declining
enrollments, the Alton and Weston districts, without desiring to,
moved toward small, combined-grade classes in a number of their
elementary échools.3 |

0f course, the business of calling attention to what is claimed
to be the upusually loosely coqpled, aﬁgfchic character of public
schools aélofganizationé aﬁd policy—méking systems has by now become
something of a gfowth/industry (e.g., Cubaﬁ, 1975; March & Olsen, 1976;
Meyer & Rowan, 1977; Rowan, 1981; Weick, 1976). As a'conéeqhéﬁée,r. .

the mounting chorus of voices chanting this refrain may obscure the
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fact that school districts actually vary in the degree to which they
pursue (and in a few cases, in some ways appro;ch)‘the ideal of rational
policy making.4 In the high socioeconomic gtatus subufban districts
in our study, their plenﬁiful management reéoﬂrces and associated
attitudes inclined them to assiduousi;;pursue the rational planning
model. Their policy development process for deciine thus was charac-
terized by:
‘(a) extensive data collection and analysis;
(b) considerable use of expertise;
(¢) formation of ﬁumerous committees and task forces

involving citizens and educators;
(d) numerous attempts to clarify and set educational goals;

to establish policies and models for systéﬁatic and

"consistent responses to declin;—related problems; and

to develop and apply criteria for school closing decisions;
(e) €. -, ...ve public discussion of the problems of decline

and of alternatiye solutions for these problems.5
In many ways, the Northview school district epitomized‘the pursuit
of the rational planning model‘by high status districts. As their
superintendent coﬁmented, ﬁhén they were contempiating the need to
closé a school for the first time, ''the district had Eive'task forces
compased of high-powered citizens who stud;ed aspects of the declining
gnrmllments and decreasing revenue problemsf These were ;ttorneys and
ac:suntants, etc., highly qualified people. It would giYe you a hernia

-to carry out of the office all the materials that they prepared by -

w4y of reports.”

69



44

By contrast, ‘in the working class districts in the study, where

Y
s

management'resources are scarce, policy development is more inclined
towé}d political bargaining than ragional planning. As a result, the
process usually was characterized by:

(a) much: less data ccllection and analysis;

(b) little use of expertisé;

(c) fewer committees and less citi;en involvement;

(d) fewer attempts to clarify or set goale and criteria;

(e) less publié discussion, more inclination toward secrecy

and susPicion;: |

(£) more inclination toward ad hoc andhaccidentai policy

development;

(g) more overt politics and bargaining.

Some of the differences between the upper-middle and working class
districts in the'study can be illustrated by briefly contrastiﬁg
Northview and Weston.' Inrboth districts the superintendenté argued
thgt declining en;ollments necessitated a_reo;ganization of schools and
grades in order to maintain needed flexibility for the proper grouping
of childfen. In high status Northview, child psycholcgists and
university professors were brought into ﬁoard meetings to explain the
importance of proper grouping. Extensive discussion of this subject,
and analysis of enrollment projections under the existing arrangemenF
of schools, convinced the NorthQiew board, and most of the communiﬁy,

! b
that a sweeping reorganization plan was necessary to maintain educa-
tional quality, evén though it meant giving up the remainder of.their

neighborhood school system. (One elementary school alreadyhhad been

closed.)
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In working class Weston, the case for proper grouping was presented
much more briefly, with less expertise invoked, and the substantive
merits of the idea received far less discussion and scrutiny. Instead,

the discussion quickly shifted to the importance of somehoﬁ.maintaining

the existing neighborhood school system. When the Weston superintendent

continued to try to frame choices in response to decline in terms of
grade reorganization or regrouping, the bulk of the interested public,
and some board members, viewed this as a coverup for what really was at
stake: the demise of highly valued neighborhood school§.

While the reaction in Weston reflects a legitimate difference in
values, it also reflects.a difference in the importance placed on
expértis: and substantive analysis of educatioﬁal policy questions.
Thus, when school closings no-longer'could be postpoﬁed in Weston; the
grouping issue still received little attention and the school board |
those, from the alternatives before them, the plan which lecast altered
their neighborhood schoolvsyst;m.

Another example of the contrast in poiicy development approaches
is the Alton school district. In this working class district, the
only plahniné committee on declining enrollments was a small sub-
committee of the school board itéelf, which met privately, apparently

_analyzed little’ data, and generally conducted itself with an air of
secrecy and disdain toward curious citizens. While confidential dis-
cussions went on in all -districts, citizens iq the upper;ﬁiddle class
diétrictg would not have tolerated a planning approéch relying almost
entirely on a secretive elite. |

Although we found more overt politics and;bargaining in working
/7 K

class districts, we dc not mean to suggest that politics was absent
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in the high socioeconoﬁic status districts. Rather, it often took
place, with more subtle£y than in the working class districts, within
the context of the "rationai" approach. For instance, becau;e’of the
complexity and ambiguity of the data énd alternatives relevant to
school closing decisions, these matters often were subject to debate and
sophisticated "partisan analysis" (Lindblom, 1968) by the citizen and
employee groups potentially affected. Moreover, conflict often bfokef
out, particularly over the initial sﬁhool closings in a district (as
was the case, for example, in Northview's first school closing), when
it became clear who the losers were likely to be. 1In this regard,.we
found that aftéf the first one'or two elementary school closings have

taken place in a district citizens usually become more accepting of the

idea that,édditional elementary school closings must take place and may _

not be as harmful as originally feared.

» gérticularly in high status districts, the use by school officials
-of‘ag‘iéasg‘ghe trappings of the ratioﬁal élanning approach helps to
maiﬁtain the legitimacy of the decision-making process for most people,
even though prospective and actual losers tend to be suspicious qf the
pfoéess. Sometimes ;heir suSpicions are well founded: As in many
public facility closure situations, the data on alternative school
closing possibilities ofgen fail to indicate one clearly supérior
solution. In these situations, hints of political consideratiqns and
arbitrariness }n the determinat;on of decisions frequently make

/]

accepﬁance of the outcome especially difficult for the losers. As we
. 7

s

S
show in Appendix D, the use of citizen advisory committees in the
-
retrenchment decision-making process will not prevent these problenms,

and may even increase the skepticism of the losing factions.

1
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The Problems of Large Urban School Districts

Although central office administrators in urban school diétricts
‘typically attempt to follow a ratibnél—technical model of decision
making for school closings, the process--and especially the public
participation phase of it--tends to be overwhelmed or circumvented by
the fundamental organizational and political dynamics common in large
urban b_preaucracies.6 All too often the actual school closure decisibn
making in large urban districts seems to be characterized by incomplete
information and analygis, blatant‘politics, and spectacular footdragging
followed by preéipitous and sometimes arbitrary decisiops (e.g., Cibulka,
1982b; Colton & F:elich, 1979; Cronin, 1980). The flavor of this
process in large urban distric;s is vividly conveyed by Metz (19815 in
her account of the closing of the Andrew Jackson Magnet School, the
decision for which took place a half hour after the first public
mention of the idea. In a graphic illustration of the gafbage—can
theory of decision making (March & Olsen, 1976), Megg shows how- this
decision '"could not in any sense be described as a rational solution to
a single problem" (p. 147). She also demonstrates the vul;erability

Ko% special schools, such as magnet schools, which tend to be used as
movable pieces or ﬁawns to ameliorate system~level problems through
symbolic actions.

Above all, school closing and retrenchmentAde¢ision making in
large urban school districts is characterized by problem avoidance and
delay. Cronin (1980) reports that the bankruptcies in New York City,
Cleveland, and Chicago weré caused, in part, by thé gross failure of
all three school systems to make needed cutbacks. Enrollment in the

'"New York City schools declined by 50,000 pupils from 1971 to 1975, but

,
+ ~ . .
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few schools were closed and the staff was not cut back. Cleveland lost
63,000 students from 1968 to 1979, but postponed closing any schools
and actually increased its teaching staff,v Chicago's enrollment
declined by 96,000 students from 1971 to 1979, but very few schools
Qere closed although hundreds of mobile classrooms were removed from
schoolyards (Cronin, 1980).

Similarly, in 1981 the Little Hoover Commission in California
criticized the Los Angeles school district for not closing a single
school despite having lost over 100,000 students in the previous eight .

years. And, in what Education Week (1982a, p. 3) characterized as

"a belated attennt:.. . to bring five years of stability to the system,”
the Minneapolis school board voted in March 1982 to close 18 schools,

a quarter of the city's total schools: This action, taken in an attempt
to reduce an antiecipated $97 million deficit over the next five years,
will require more than nelf of the district;s students to attend
different schools in the next school year.

Why should large urban school districts be so prone to delay on
retrenchment? If anything, the massive and Aramatic nature of their
enrollment declines and fiscal problems would seem tO demand -prompter

attention and action that the more modest problems faced by smaller
districts. The answer, 'in part, as documented by Berger s (1982) case
survey, is that urban districts are prone to face more opposition tor
school closings than non-urban districts. ’But why should this be the
case? A complete answer requires that we examine the implications of

a fundamental dilemma of cutback management.
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Dispersed vs. Concentrated Cﬁtbacks
The fact that there tend to be clear winners and losers in
" retrenchment policy making is, of course, the reason why conflict
management.is so difficult in decline. A way out of this difficulty
might appear to be across-the-board or dispersed, rather than concen-
trated, cutbacks. But, there is a debate and dilemﬁa associated with
this optionm that has even found popu}ar expression in the incisive
‘'social commentary of the ''Doonesbury"” cartoon strip. The twin horns
of the "Doonesbury dilemma" are that, on the one hand, across-the-board
cutbacks will in time weaken the entire enterprise (and possibly anﬁag-
onizé too many people) while, on the other hand, concentrated cuts
involve painful surgery and are sure to galvanize vociferous opposition

from the affected parties.

DOONESBURY
RO FUEMIKE  WEDHAVE THERE'S 60T T0 8E A DIFFERENT
A 5% QT ACRDSS AN OFEN WAy, spmesa. I pav THINK
THE BURD AR ALL REVALTON UE CAN AFFORD TO ANTAGONIZE
50 MANY PECPLE AT THE SAME

| aRenTs. AR HANDS.
. % 7
!

B

i.

In the short run, however, across-the-board cuts are quite
attractive because they minimize conflict. But, as Behn (1980c) has
argued persuasively, referring to the ultimate danger of bankruptcy

and receivership, there are two fundamental stages in retrenchment:
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During the first, the small declines in resources combine with

the inability (or unwillingness) to recognize the long-run

trends to produce short-run solutions: across-the-board cuts

and deferred maintenance. Eventually, however, reality is

forced upon the organization--either by its. leaders who

explain it, or by outsiders who place strict conditions upon

their continued support. Only once the organization is in

this second stage can the serious business of managing the

decline begin. And it is in the interest of the manager (or,

at least, in the interest of the manager who plans to stay

with the organization over the long term) to get past the

first stage as quickly as possible (Behn, 1980c, p. 615).

To get past the first stage of decline, leaders must understand and

explain to their constituents and organization members the opportunity
3

cost of notwéﬁtting back (Behn, 1980c). Otherwise, evéryone will focus

on the obvious, immediate costs of the cutbacks themselves.

As Zerchykov (1981) notes, one of the reasons the professional
advice literature almost universally urges a planning and consensus-
building process is to seek agreeﬁént enabling focused cuts rather than
eventually debilitating across—the-board cuts. But the empirical
literature shows that the rational planning approach rarely produces
such agreement. Thus, it initially appears that conflict can be minimized
only by sacrificing the more rational course of action in favor of

. \
i
dispersed cuts: ''If school managers make |focused cuts they will . . ..
\ . .
be faced with intense 6rganized political opposition but no counter-
vailing organized support" (Zerchykov, 1981, p. 175).
How then can school authorities "do the rational while accommodating
the emotional (i.e., political)?" (Zerchykov, 1981, p. 7). Our
findings suggest the following conclusions: First, there ﬁay_be a
viable route in the initial stages of decline via hiddeﬁ or dispersed
cuts or costs. This is the way to minimize conflict or--to harken

back to our opening text in Chapter I--to ‘conceal the parts of the
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" A grade reorganization (i.e., the creation

school system in the bushes.
of new grade configurations such as K-3 and 4-6 schools) may enable
a reassignment of students postponing the need to close schools. Also,
the existence of large school buildings may permit the maintenance of
sufficient numbers of students in bulldings to postpone closings for
a while despite excess space. |

Second, particularly in upper-middle class districts, the employment
of a planning and consensus-building process can be valuable for main-
taining legitimacy with the majority of citizens. It also can help
attain a measure 0f>agreement, especially among staff members and citi-
zens who are not hurt by the cutbacks that are selected. But such a
process should not be oversold. Too much of the literature is filled
with misguided optimism raising false expectations, such as thlS
advertising blurb for a how-to-do-it book by Bussard (1981);

Closing a school can divide and embitter a community or it

can be the choice of all when school enrollment declines:

The difference is the degree of planning and openness on

the part of school officials and parent/citizen groups
which deliberate over changing enrollment patterns.

\ Qur ‘findings are consistent with Zerchykov s conclusions based on
his.literature review: The rational planning and consensus- building
approach rarely, if ever, results in a school closing decision that

is the "choice of all." But school officials need not be deterred:

A major conclusion of our research is that the politics of school
closings is far more a/Vdivide and conquer' than a "plan and agree"

/

process. 7The secret of school closings, sensed by some school officials,
{

is concentrated cuts Judiciously targeted to minimize the likelihood

of the formation of resistance coalitions. There always w1ll be

resistance to school closings, but if it is isolated it will have
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little effect. Because citizens in other neighborhoods may not mind -
seeing someone else's ox get gored they will be unlikely ‘to join forces
with the losers unless they believe their neighborhood school soon will
be in jeopardy also. Thus, the lack of active, organized support in
favor of school closings is not the obstacle to school closings that it
might appear to be: A countervailing force is not needed against weak
and isolated opponents.

Significantly, rather than being the artifact'of Machia?ellian
tactics, the isolation of opponents to c&sbaeks will tend to occur
spontaneously when participants truly understand the opportunity costs
of not cutting back. For instance, we found in the Karlin school dis-
trict that the opponents of a school closing were\unable to garnef
support either from candidates running for the sch231*:eard or fro@ a
proposed district-wide referendum on the closing of thei? school. The
cldsing affected only a small segment of Karlin's popula;}Qp and there
were many voters who were more concerned about the district eutting baek
on expenses. In the Leland district the opponents of a decision to close
two neighborhood schools did"succeed in'éetitioning for a referendum to
keep the schools dpen by raising taxes. But the referendum was defeated
by an ovefwhelming ﬁargin. Moreover, in the same eleetion candidates
supporting the board's school closing decision were elected to the board

over candidates opposing the decision.

This analysis shows that small school systems, as most suburban
ones are, enjoy an important advantage over large systems in the matter
of school closings. Small districts usually only need to propose
closing one or two schools at a time. In large city school systems
plagued by decline, however, it is not uncommon for ecﬁoql officials

. to propose closing a large number of schools simultaneously. As
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Narver, Weatherley, and Elmore (1982) show in the case of Seattle, thisf

. j
creates the likelihood in cities of coalitions of affected neighborhoods
mounting significant opposition to school closing proposals. This |

!
;..

difference between large and small school systems provides part ‘of the

explanation for the greater difficulties city school districts are

’

having in closing schools.7

'

The Seattle case actually is not entirely representative because
Seattle is atypical of large cities in ‘America today in that it stil} has
a very large middle class population. The high level of management,skills

in Seattle's population doubtless contributed to the remarkable political
!

mobilization by citizens reported by Narver, Weatherley, and Elmora.

) ' j
The more typical pattern in large cities, which does not require such a
high order of sophisticated citizen involvement, can be inferred from

!
{

Cronin (1980) and Cibulka's (1982b) assessments of the politics of urban

school closings. ' ,

[
i -
Retrenchment- Politics in Urban Districts [

Cronin (1980) reports that verytime the (Chicago Schooi] Super-
intendent proposed closing a building, a’ delegation of parents,foften led
by an alderman or helped by school employees, would storm the Board of
Education and cause such a furor that thc proposed closing would be
.shelved" (p. 4). He concludes, from his appraisal of the Nen York City,
Chicago, and Cleveland cases, that the principal reasons for nrban school
bankruptcies are: :

(1) It is very difficult .and unpopular to raise propert;

taxes for city schools.

FAY va 2 temcren animfel +a ~alaca Aoum individual school
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(3) It is very tempting to try to "finesse" a deficit by
engaging in short term borrowing with tax exempt
mﬁnicipél bonds for just as long as the rating services
and banks will allow (Cronin, 1980, p. 15).

Cibulka's (1982b) study of ten cities helps to flesh out the details
of the political dynamics suggested by Cronin. Cibulka'é data'show ho&
and why urban school boarh members are less inclined to close schools
than are their administrative staffs. This inclination springs from
(l).the political orientation of urbam school board members toward
short-term pressures from constituents, (2) the fact that constituents
emphasize claims of equity and program quality more than economy and
efficiency, and (3) the difficulties retrenchment or decremental
decision making presents for the creatién of winning coalitions in
school board voting (Cibulka, 1982b, p. 29). Since the second and third
points relate to the first, the important thing to emphasize here is
“the evidence that Cibulka presents about the greater inclination in
recent:years for urban school board members to take a delegate orien-
tationfki.e.; "do what your constituents ask")‘rather thaﬁ a trustee
orientation (i.e., "do what you think is best for the whole séhool
district") toward their representational role on the school board.

Cibulka notes that, as a result of a number of forces,.many urban
school board candidates in the 1970s were elécted or appointedbto
represént.a particular constituency or point of view. Some city
dispricts, such as Atlantaband Milwaukee, even changed their laws to
allow for the election of board members by areas within the school
district rather than at-large. These developments, a; they were

intended to do, have made many -urban school boards more representative
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of, and reSponsiVe to, segments of the public. As a result, large city
school boards have increased the tendency they al:eady had to Ae more
politicized, and to have more board members with political ambitions,
than is typically the case with school boards in smaller districts, where
board members are more likely to serve mainly out of a sense of civic
duty. When these conditions in urban districts are couﬁled with the
political clout of unionized custodians gnd educators, and their ability
to provide needed campaign support for the election of board members and
other local politicians, a situation is created in which it is”very

‘ difficult to get agreement to make the painful cutbacks essential for
the long-run financial stability of urban systéms. /

As if these problems were not enough, because large and urban school
districts usﬁaily are more socially heterogeneous than small and sub-
urban districts, ;ﬁhool closure décision making is more likely to be
complicated in the former by racial desegregation issues. As shown in

articles on school closings in Education Week (1982a, 1982b, 1982c),

thorny questions arise as to which schools to close in what neighborhoods,
with what immediate and long-term effects on racial balance, and’how

to equalize tﬁe amount of busing that different racial groups will

face. Because these issues are hard to resolve satisfactorily,\they

add to the conflict surrounding school closings and may prompt ilawsuits

which delay or block school cloéing decisions.

Conclusion
To summarize the analysis in this chapter, a tension exists between
the professional advice literature on the management of decline and

actual practice. Research shows that the professional advice literature



56

i5 misguided, at least so far as conflict management is concerned, and
that certain kinds of school districts are more likely than others to
depart from che advice. Upper status districts are more inclined to
follow the rational planning and consensus-building strategy, but it
seldom enables them to avoid conflict. .Significantly,"however, it
does provide a sense of legitimacy for the policy-making process and
tends to produce results that appear more rational than the ad.hoc,
accidental, or dilatory policy making which seems characteristic of

working class and urban districts. The political and organizational

circumstances common to large urban school districts. usually overwhelm
efforts at a rational planning approach and make it very difficult to
get agreement on the focused cuts necessary for real cutback management.
The delay and temporizing about retrenchment which result exacerbate
the already serious problems large urban school districts face. By,
contrast, because of differences/in/fneif political and organizational
circumstances, small and subnrban districts tend to be able to make‘
focused cuts without excessive, harmful delays, though some, of course,
fail to do so. ’

Our analysis calls attention to basic problems of democratic
govefnmental‘and structural arrangements‘affecting the way the political
process operates; In a very large sense, for school district as well
as municipal government, "The crux of the retrenchment problem," as
Levine, Rubin and Welohojian (1981, p. 627) note, "comes down to a
fundamental trade-off. . . centralize (authorit§)4and limit represen-
tative and responsive government (}herebz}facilitating decisive cutback
management), or leave authority more or less fragmented but open/co

interest group access, 1imiting the ability of'government to prioritize
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[§

and target cutbacks. 'Eifher way, something s value will be sacrificed."
As we have observed elsewhere (Boy" ), this fundamental trade-off
involves the tension betwee;’demOCI id efficiency.

It seems clear that the most.serious consequences of declining‘
enrollments have been felt in large urban school districts, where delay
in -dction on the problem has contributed to program deterioration,
fiscal strain, and even, in a few cases, to bankruptcy and receivership.
The latter cases have not only damaged the legitimacy and credibility
of urban school boards in geﬁeral, but have led to an actual reduction
in the scope of control aﬁd powers of the affected school boards (Cronin,
1980). Declining enrollments are, of course, only one of the égrious
problems facing large urban districts, but Cronin (1980) argueé that a
lack of decisive action in this area was instrumental in pushing New
York City, Chicago, and Cleveland into bankruptcy.

Considering the gravity of the problem, one may still wonder th
urban school officials would be so slow to act. The heart of the problem;
as Rubin (1980) reveals, lies in the nature of the urban political
process and the usual structure of incentives facing urban politicians,
which discourages prudent fiscal management. Rubin emphasilzes that
politics works on a short term, exhchange system, with politicians
allocating resources in return for political support. »Cutbacks
threaten the political excﬁange process by removing slack resources
and new uncommitted funds. Since both cutbacks and new taxes are
political liabilities, politicians, as Rubin (1980, p. 621) -=s; may

"satisfice" by:
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(1) encouraging new revenue sources such as federal grants
or greater support from the state or éther local juris-

‘ dictions; (2) denying there is a problem, and delaying any
cuts, excépt by attrition or deferred purchasing, maintenance,
and equipment replacement; and (3) increasing borrowing to
provide current services and capital projects for which they
may take poiitical credit. ' The administrative component of
this stragegy may involve (various methods of ‘creative.
financing" and} hiding deficits.'. . . These responses may
result -in large, planned deficits in operating budgets. As
long as these deficits are obscured, they may be politically
preferable to the combination of cutbacks and new allocatable
resources.

S . What seems needed, as Rubin contends, is a restructufing of the
urban political incentive system {1) by making it harge to concgal
deficits and (2) by providing new, inexpensive political r%sources to
substitute for those now being allocated iu the exchange process. Since
urban school districts are susceptible to the same political problems
found in urban munfcipai govefnment, ﬁubin's recommendations are
gpplicable to both arenas.

— - g We shall reserve further comments on the implicati&ns of our

findings for the conclaging chapter of this report, where we will draw

together the main themes that have emerged from this study.
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'NOTES
%\\\i: ;n Purt 2 of Appendix C, Hentschke and Yagielski argue that inflation

is a far more significant cause of fiscal strain than declining

enrollments. : . .¥ \Nkz/
r g

9. Vivid case study examples of this proposition are provided by

Morgan and Wofford (1977) and Poster and Gotti (1982).

3. Of coutse, small, combined-grade classes can be defended as
desirable educatiénal arrangements, if appropriate groupings of
stuﬁeng§ éan be made. ' In theée cases, however, they were merely
a means to the end of keeping neighborhood elementary schools
open, and the grouping of students was increasingly a matter of
chance rather than intention. To their credit, the superin-
tendents in both districts called attention to the educational

implicatiohs of the choices their school boards were making.

4. The ideal of rational policy or decision making, as March and

, Simon (1958) and others have shown, is of course entirely

unattainable.

5. The range of alternative solutions considered, even in high

status districts, tended to be narroﬁ. See Boyd (1982b).

6. Characterizing urban school politics as "closed system,
privatized politics,” Iannaccone (1979) notes that citizen
participation often occurs after decisions to close schools

and focuses on the implementation of the transfers of students.

7. The long and impressive ‘ecord of the Department of Defense in

closing large numbers of military bases at the same time

(Behn & Lambert, 1979) seems to contradict the proposition ’

stated here. However, there are a number of factors specific

¢

\‘1‘ ‘ ’ ~~—
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to the Department of Defense case thich may account for the

lack of resistance coalitions in Congress r- che multiple base .

closings: First, the multiple base closings axs spread across
many states, not confined to a single communiry area, so the
multiple impact is not visible in one locality. Second, the

affected citizens consequently are not able to directly form

coalitions themselves, but must rely on Congressmen, the most

influential of whom, Behn énd Lambert report, the Department of
Defense sgudiQusly avoidé offending. Third, wilitary bases do
not provide any direct 1ocal‘se;vices. Fourth, most personnel
on military_béses tLAt are closed do not lose their jobs, but
are ﬁransferred; _Fifth, the Department of Defense will back
down_an proposed éiosings if local Congressmen ask the right
questions (Behn & Lambert, 1979, p. 17). Sixth, and finally,
the_Depé%tment of Dafense has a long rar . »lanning approach
which leads to,plannéd obsolescence, deterioration, and phasiag

down of activity at bases to be closed. Thus,'wHen'closiné

finaily‘is announced these bases compare- poorly to the other bases.

One example of the sophisticated citizen pafticipation in Seattle
is the ingenuity and legal expertise employed to block the

closing of five schools in 1976 on the grounds that the school

district had failed to file a required environmental impact

statement (Narver, Weatherley, & Elmore, 1982). Another example

of enterprising citizen resistance to school closings is found in

Porﬁland, Oregon, where upset citizens in one area of the district

areiattempting to secede from thé’district, a legal posszility

the& discovered under the state's 1957 school reorganization act,
which is primarily concerned with school district consolidation

86

(Education Week, 1982c, p. 11).
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Cronin (1980, p. 19) notes that, "In smaller cities the school
custodian is viewed as 2 low status hired hand. In large
cities, the custodian-engineer is a feudal chieftain. . . an
entrepreneur, a small businessman. . . Who has a stake in

WL e Ata s \‘
keeping the schools nmot only clean but open."”

X
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CHAPTER IV
Tension and Transformation in School-Community Relations:

Decline, Neighborhoods, and Neighborhood Schools.*

The policies adopted in response to declining enrollments in most
of the fifteen school districts we studied have led to a period of
tension and transforoation in school-community relations. There has
been a movement away frog the\once sacrosanct "neighborhood school"
concept. Perhaps not surp “singly, this movement generally has been
aceompanied by a eomplex symbolic politics regarding-the meaning and
maintenance of neighborhood schools aﬁd neighborhoods. At the same
time, there are signs of a narrowing of the role and functions of-
schools and a,concoﬁitant strengthening-of the articulation of local
schools with other local community organizations.

In this chapter, we examine these trends and associated problems.
Since it is not feasible, within any reasonable length limitation, to
discuss the relevant data .on all fifteen distritts oe shall look in
depth at the problem of neighborhoods and neighborhood schools by
closely examining three of the districts.that vary slgnlficav ly in the
clarity and definition of their nelghborhooos. Then; io concluding,
we will outline the changing relationships and roles of schools and
loeal community organ: zations that‘seem to be.emerging.

_ Deeply compounded intc the present fears and anxieties of school

board members and parents, and no less interlaced with the perspectives

*This chapter was co- authored by Peter W. Wood, William L. Boyd,
and Dennis R. Wheaton.

o
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of professional educgt&rs is a set of ideas centering on 'meighborhoods"
and "neighborhood schools." Neither the fears nor the problems of
declining enrollments can be understood if we fail to see‘the complex
ways in which these ideas are émbedded with other social realities.

The existence of "neighborhoods,'" in other words, is not a conceptually
isolated doctrine, hut a part and parcel of the trans#ctional concerns
of people pursuing concrete ends: parents attempting to gain a proper
education For their children, homeowners worried aboﬁf properiy values,
school board members governing a system of seemingly run-away costs,
and administratcrs presiding over the dissolution of minor empires.
Perhaps the best way to begin a discussion of these things is by letting

the participants speak for themselves:

"We bought this house nine yesrs ~go and one of our big concerns
was having a new school just three blocks away where the
children could wallk.. Then they told us that they're going to
close our school.and twd of my children are going to be bussed
one place and the other to another schbol. That's when I got
mad." The woman speaking puts down her coffee and explains

how she had organized petiticns and pratests and finally ran
for a seat on the school board and won. But, by then her
school was already closed. -

A superintendent leans back in his chair: "Yes there was a lot
of 'save-our-school' hystexria, but then they saw their kids
getting a good education anyway, even if it was at a different
schogl and it all died down. This time, when we close another
schenl, we're going to hopefully beat them to the punch. We're
going to name the school right off and isolate the opposition.”

Another superintendent in znother district 1ays his hands on
the table: '"Well I always said that our first closing was a
quick-and-dirty-job. And of course everyune complained that
there was-so little discussion and so short a time todiscuss
the alternatives. Sc this time we're going in with more lead
time. They have three years and nobody can say it's coming
as a surprise.” ‘
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"For a while," says the board president, a doctor in his

early fifties, "my daughter was going to a new cchool every

year. In six years she went to five schools, just because

they kept redrawing the attendance boundaries. That's when

1 first ran for the board."

"Have you every held any other public offices?"

"No, Well wait a minute. I'm president of our neighborhood

association." :

"What does it do?"

"Well we're mostly fighting a change in zoning. A contractor

wants to put a multi-family dwelling in the neighborhood."
\

\
"No, we never went for neighborhood schools in this district,"”
says a school administrator. "For a while we were just
growing like topsy and we just kept adding on fairly large,
centralized buildings." :
'"Wwas the growth too rapid for different areas to gain a sense
of their own identity?"
"Yes. 1In a sense, the district doesn't really have any
neighborhoods, so there's no need for neighborhood schools.
There's a difference between the village and the 'suburbs, '
but all the schools are pretty close together."

"ves I think there was a group that organized against closing
any schools at all. It was called something like S$.0.S5. --
save our schonls -- and they went around giving everyone the
impression that it really was their neighborhood school . that
was going to be closed,"” says a wom:n who served on a school
board through one closing. 'We just threw their petition out,
because you couldn't tell why any of those people signed, or
what they had been told." '

—_

"So," says the board president, in a meeting on setting
criteria for the selection of another elementary school to
close, "let me just summarize the list so far. We want to
maintain the quality of education. We want to minimize
bussing. Neighborhood schools should be kept open, if we can.
We still want a minimum of 24 pupils per classroom. Maybe

we want resource rooms. Did I miss anything yet?"

TS

“:,“\\ 8
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Backgroﬁnd

The "neighborhood school' was one of the master concepts of the era
of school expansion. Not everyone embraced the idea, but there was a
time whén it was a reasonable expectation for each neighborhood of
sufficient size to want the school board to put an eleméntary school
within walking distance of most offthe children"s homes. A neighborhood
school meant a positive, proprietary attitude of lecal residents towards
their school system; i: meant greater safety for children and less
an#iety for parents; and it meant a higher quality education. Learning
among peers from the local neighborhood, stability in rlassroom compo-
sition, and the relatively greater responsiveness of a local school to
specific community needs and expectations were all thought to enhance
learﬁing. But most of all, a neighborhood school was a matter of morale.
It symbolized the identity of a community and the respect which the
district as a whole was willing to pay to one of its individual parts.
And it became, in furn, more than a place for children, since it was
valued for its own'sake, for its latent as well as manifest functions
(Alford, 1960). |

Administrators, school board members, and the public could all
agree that neighborhood schools were a good thing. If there was dis-
agreement over just which-neighborhood was next to get a school, this
was no fault Qf‘the overall plan. Somewhat more troubling were all
those children who from year to year were moved from one school to

.nother as official attendance areas were redefined to accommodate a

growing . ) tien, Did this.mean that the bbundaries'between neigh-
borhoods +wg? Of course, it really.did not: No one could
expect at ... . 23s and actual néighborhoods to be exactiy the same. .
. (V]
, .
h o q 1
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This particular probiem, however, presaged a greater one to come.
When declining enrollments through the mid and late seventies reached
the critical stage in which districts found that closing schools was
their best alternative, there, before everyone, stood their official
folicy of maintaining neighborhood schools. Closing a school would
undoubtedly have raised one or another form of community concern and
opposition from some quarters no matter what ;he context. After more
than a decade of promoting "neiéﬁborhoodwess," however, that concern had
a ready-made ideological content. The de@ision to close one school “
could invariably, and perhaps rightly, be‘read as an assault on the
identity of a neighborhood. All those coqveniences lost, property values
perhaps in jeopardy, the quality of edﬁcation.threatened, and the very
mechanism that led to the consolidatiﬁn of neighborhood sentiment
eliminated, the neighborhood was certain to rise up and defend itself.
And its verbal means of defense were likely to be the ratipnalizations
the educational community itself had promoted.

In‘these clfcumstances, school boérd members and school adminis-
trators m;ght have had second thoughts about tﬁeir ultimate preference
for neighborhood schools over some other pringiple of geographic dis-
tribution. Ip most cases, however, the officials did not change their
minds (or rhetoric) so much as they changed their definitions.
Neighborhood schools, though certainly less emphasized, are still con-
sidered a worthy goal in many districts. &nly instead yf being'a part
of the plan for future guildings, they now are part of a2 guideline for
cptting back with minimal damage to the educational system. The question

about neighborhoods that is now asked has the following sort of logic:

4



"How do we maintain educat.ional quality and keep the greatest degree of
'neighborhoodness' in our school system, while closing our erstwhile

. \
noighborhood scheols Lln the Interest of economy and efficiency?"

Behind this debate stands confusion about a key concept: Just what
is a '"meighborhood?" How did we come to be so coﬁmittedﬂto it as a
basis for school size and location that, even after serious/retrenchment
has begun, we are unwilling to give up the idea of "neigoboroood
schools"? : |
S——

The following discussion is aimed at demonstrating.(l) the way in
which the idea of '"neighborhoods" hes entered into the:politicel
consciousness of Americans participating in public education and (2) how
school closings affect, and are affected by the clarity of neighborhoods 1
After discussing the research methods employed we will examine the
term, ''meighborhood,” in its common usage. It 1is not simply a descrip-
tive term; it operetee as a special kind of symbol aod like many oymbols,
it has multiple and contradictory meanings and lends itself to political
exploitation (Edelman, 1964). Second, we will examﬂne the di;erse way
in ;hich "neighborhoods" are identified and disaussed, and the
implications of this diversity fof school closings,jin ihree school
“districts in the suburbs of Marasmus. Finally, we/will return to'the
subject of school policy. .Are the ambiguities andfmisunderstandings
implicit in this term worth the trouble? Should gchool districts, in

an era of declining enrollments, continue to plan their futures on

the basis of neighborhood identities?
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Method

A major part of the overall reseérch effort Involved the obser-
vation of school board meetings, with particular attention to the
policy-waking and conflict management processeS associated with déclipg—
related questions. In observing school boa?ds, conceptual'approachesﬁj,'
drawn trom:anthropology as well as from poiitical science and sociology
were used. Indged, some members éf our team of investigators, including
one of Fhe co~authors, were recru;ﬁfd from anthropology departments
p;ecisely because we wanted to eﬁ%&oy their ethnographic ski}ls in
identifying nop—explicit, but persistent, cultural themata in the public
interactions at school board meetings. It was by this means that the
"problem of neighborhoods" came to our attentioan early in the summer
of 1979;

Subseqﬁently, our field researchers wereusent to interview school
board ﬁembers, school superinteﬁdents, and citizen participants in
school closing and decline-related discussions. In part, these inter-
views were intended as an opportunity for our anthropologiczl researchers
to further explore the cultural themata identified in the observation f
of school board meetings. | -

In sum, the data for this chapter were gathercd by the following
means: First, the school board meetings in the three~dis;ricts were
observed from June 1979 ;hrough May 1980. Second, in ;ﬁebsummer and
fall bf 1979 the three school superintendents and al@ the school board
members in the three .districts’ were interviewea, using a set of ten
open-ended questions that ‘probed problems and solutions gonsidéfed and”

adopted in response to declining enrollments (see'Appeﬁdix B). The

"problem of neighborhoods" was approached by means of the following
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question: ''Can you tell me anything about thg different local néighbor—
hoods in the district, and whether they have responded in different
ways to the pressures of declining enrollments?' Third, in the fall
of 1979, short follow-up interviews were held with each of the super-
intendents, specifically focusing on the definition of neighborhoods in
their districts.

Early i. ‘980, we expanded o: pool of informants. Cit;zens who

" had spokén :d meetings and who had mentionedlghe term 'meighborhood"

or any o ... cognates ('meighbors," "our area," etc.) were approached
and asked, "Would you be willing to talk briefly about the neighborhoods
in.you: conrunity as part of a broader study of the relations between
school uistricts and community organization?' These citizens were
divided into two categories: those who had spoken at bdérd meetings as
representatives of varlous community organizations (the PTA, neighbor-
hood associztions, bandlparenﬁs, etc.) and individuﬁls who had not
claimed to be épe;king for any group. Thirty-six of the forté—seven
persons in the former category agreed to be interviewed, while eleven
of fhe twenty—-eight in the latter category were receptive;

! To get albetter r;presentétion of people from all the neighbdrhpods.
tﬁét had been identified, we next went doo?—to—door in the vicinity
immediately surrounding the schools serving these neighborhoods and
interviewed people at random. We interviewed thirty people in each of
the two districts in which distinct neighborhoods had been identified.
In the third district, which by consensus of our respondents lacked

distinct neighborhoods, we interviewed twenty people atlrandom,

scattered over the entire geographic area of the district. They also
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agreed, with remarkable unanimity, that the district lacked di: :inct

neighborhoods.
T

P

Throughout the various interviews described above, we used the
set of'ben open-ended questions as a point of departure for probing
further the problem of neighborhoods and neighborhood schools. Thus,
what follows in this analysis is drawn from loosely structured, but
intensive interviews with the participants in the drama of declining

enrollments and their management.

Neighbors and Bureaucrats
"Neighborhood" is one of those words that passes unobtrusively
through the ordinary speech of ordinary Amer"cans: Like other teims
in which we convey our folk sociological distinctions,xit has quite a
high degree of semantic flexibility. A "neighborhood"{ls a place
inhabited by some, more or less, distinct set of peop%e. Yet the
specific kind of place—to—people relationship it means seems to vary

almost as much as the different kinds of "places" that occur in American

life} Thus, depending on circumstances, voting districts, blocks,

streets, access areas for shopplng malls, ethnic clusters, housing

stock of the same relative age or value, zoning districts, or attendance

! .

areas for schools can all serve as separate discriminative criceria for
defining a "neighborhood."
The .built-in eclecticism of this term has a direct poiitical and

public policy implication. Any attempt "from above' to administer a

governmental program to define local units, runs a risk of opposition

from those who see the program as violating or undermining neighborhood

integrity. Even supposing that the administrative units are set\up to

)
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<3

take practical account of pre-existing "neighborhood' type boundaries,
. . . . . .A.—.—"/
a potential opposition can always commence from a different definition

of what constitutes a neighborhood. From the administrator's view, the

" problem looks something like this:

1. People define neighborhoods and there is no overarching
set of rules that séys‘they all have to employ the same
set of criteria. Thus, the soqial uqits which members
identify as 'meighborhoods" cag"be constituted on widely
different social bases, and two or more neighborhoods,
constituted on different baseé, can even overlaé.

2. The lack of consistency among neighborhoods as self-
defining units makes them inappropriate units for
bureaucratic administration. Neighborhooas, insofar as
they arise independently of bureaucratic policy imple-
mentation, are cuﬁbersome. Each would require treatment
on a separate bureaucratic basis. There would be a

m..Nm"Mmconsequent“dunliQéEi?PHQf;Eﬁf?FE"?Qd“VEEEE and the net
result would bé administrative inefficiency.
3. Bureaucratic administration on the basis of consistently- -
defined, homologous units is much preferable, and in
- fact, may be the only possible way of effectively admin-
istering complex policies for large units. The units
) A

bureaucratic administration creates for its purposes

will often be "like'" neighborhoods in that they will also

recognize a place-to-people relationship, and once

establisled, these units may be taken to heart by the

residents, combined with other aspacts of "neighborhood"”
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identity, or serve as the nucleus of a new identity.

4. The residual problem is ﬁhat other definitions of neigh-
borhood, running at cross-purposes to the bureaucratically-
consistent oneé, are always available as a basis fou
political opposition. Previéus self-defining neighbo;—
hoods may find that the new boundaries intersect theirs
and that this intrusion is unwelcome or, as an alternative,
variantly-defined "neighborhoods" can emerge as self-
conscious units of political action almost overnight. A
community can "discavet" its "neighborhoodness"” as a
consequence, not as a cause, of opposition, and this new
identity can them become a powérful symbol of political
interests (Suttles, 1972).

From this perspective, the ambiguity of the term "neighborhood"'ié'

not an accidental laxity in American vocabulary, but a functional ?a;t
of the ongoing relationships yetweeu governmental bodies and local
populations. Government aimslgig some circumstances, at achieving
local cooperation, and local populations aim at achieving a fair
influence over governmental policies. The omnibus "neighborhood" con-
cept thus is one of the foci in which disagreeménts are articulated
and through which compromise or resolution sometimes ocCurs.

This kind of debate over "administrative units" vs. "local
neighbofhoods" could not take place without the idea of neighborhood,
in all its manifestations, carrying a fundamental positive connotation.
No American is éffended by the suggestion that he and other Americans
live in "neighb-rhoods" (as many would be by the suggestion that they

live in "ghettos'). The word sugges®s friendliness, informal cooperation,
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some degree of face-to-face interaction, a social unit of the size
in which most of the participants know or could know most of the rest,
and a bond of trustwcrthiness based on the thought that others'

experiences and interests cannot be terribly removed from one's own.

To call some group together as a neighborhood is not to invoke the

paramount values of American life, but it does call on feelings that are

/ significantly viewed as '"close to home." They are values whose
E / strength- perhaps arises from the implicit closeness of personal self-
interest with a form of public-spiritedness (the neighborhood’'s

g / interests).

Three Community Profiles

_The data we shall discuss are drawn from case studies of three-

Marasmus suburban school districts -- Empire, Mesick, and Buckley.

In most respects, as Table 4-1 suggests, these districts are quite

5

similar; yet, as we shall see, they possess some striking differences

in the definition of their nmeighborhoods. Each of the districts has

a current enrollment between eight and nine thousand students, kinder-

garten through grade 12, and each is centered on, though not coter-

minous with, a township of the same name. Each district, moreover, is

a creation of the post-World War II period of consolidating school

systems. Each serves a suburban area that underweat roughly the same

kind of dzmographic and cultural changes during a period of rapid
population growth. Each responded by a vigorous building program
financed by public bonds and by a steadily-increasing rate of taxation

on real property. And each district is governed by a seven-member

school board elected on a non-partisan basis from the discrict at large,

not as representatives of component areas.
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Tabhle 4~1

Selected Data Reflecting Change in Size,
Occupation, Income and Education of Population

.

Empire Mesick Buckley’

Population Size:

1960 o ‘ 20,000 12,000 15,000
1970 - 31,000 24,000 35,000

Occupation: Proportion of total employed persons in the following job
classifications:

Craftsman, 1960 46 44 44
Operarives
or Labgrers 1970 31 27 39
Professional- 1960 o 30 28 30
Managerial 1970 35 44 34
Median Family
Income:
1960 ' $ 7,765 $ 7,774 $ 7,740
1970 14,640 14,800 13,360

Median Years
of Education:

1960 , 12.2 12.0 12.2

1970 ' 12.6 12.9 12.6

Source: United States Census Tract Data.

LU0
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In all three cases, the townships egperieﬁced rapid population growth
(and somewhat 1esé rapid commercial growth) during the period following
World War II and continuing growth, although at a declining rate, to
the present. Despite the continued rise in absolute population through
the 1970s, sSchool enrollments began to level off in the early years of
the decade, and then,‘in two of the three cases (Empire and Buckley)
entered a precipitous decline. The reasons: a combination of smaller
families among recently wed couples, who were also choosing to have
children at a later age than had been common earlier. The enrollmen£s
of children in pfivate and parochial'schools relative to public‘school
enro’ " aent held nearly constant. Thus, the public school enroliment
drop was due directly to a declining birth rate among residents, ﬁot.
a net population decline or a ﬁigration out of the public.school system.

Empire is the farthest removed from downtown Marasmus of the three
communities and hasrpreserved some of its identity as a farming drea
spreading out equidistantly from a compact village at the crossroads
of the main north-south and east-west roads. This gives Empire the
appearance, on ghe map, of breaking neatly into four equal quadrants.
The residents acknowledge theése divisions and use them to organize

certain projects -- but the areas covered are not, all by‘themselves,

neighborhoods.

The most dramatic post-World War II changes in Empire came about
when the Chester Corporation, with headquarters in Marasmus, located
extensive facilities in Empire township in the early 1960s. This
brought a large increment of the total increase in population, and
more importantly, it brought é new kind of population. The farmers

and people who worked in local businesses and professions were now met
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with iarge numbers of university educated, white collaf s-ientists and
engineers, with sﬁbétantially greater incomes than the community had
seen before. Unlike Mesick and Buckley, however, Empire remainea
‘relatively self-contained. It is not one of the big commuter suburbs
for Marasmus.  JIts scenic river shore, edged with expensive summer
homes for the wealthy, as well as a publiq park, helped complete: the
community's image of itself as something distinctly outside the city,
a place unto itself. This image is sustained, but Empire, in fact, has
been drawn closer‘gnd closer to Marasmus by the development of major
ci;cumferential highways, and the conversion of local Toads to highway
standards. A more "cosmopolitan” sort now lives in Empire along side
|
those who prefer a local identity. As we will see, this enters into
Empire residents' ideas about neighborhoods.

Mesick is the most affluent of these three communities, and one of
the most af fluent suburbs in all of greater Marasmus. Like Empire,
Mesick was a farming community, but it was also a railroad depot.
Today, its farms have disappeared completely, but the former village,
at the crossing of two rail lines, is kept up and tries to capture a
historical flavor with niieteenth century store fronts and old-style
. lamp posts. The main streets of the village of Mesick can show off
_some very well kept 19th century mansions. The bulk of the population,
however, 1is spread out‘in recent single family house subdivisioﬁs.

Mesick is close_enough to Marasmus, and has such direct access to
the city via the circumferential highways, that a gréét many of its
people are daily commuters. Some offshoots of the city's main indus-
tries, however, have made their own move out to the Mesick area, so

that the commutation goes both ways. Mesick is not entirely built up
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yet, though an incr%asing proportion of its growth is in md;e'marginally"
attraétive areas, }Ldustrial'parks, and in the form of townhouses.

And, as we menti;;ed; it is g%e only one of these communities whose
school district has not yet had to face any drastic decline, though*its
’enrollments have finally begun to fall.

Buckley is also within a ciose orbit of.the city. It hosts a
half-dozen or more shopping centers and malls; a variety of small
factories that feed products into Marasmus' major industries, and one
large plant that employs over 8;000 workers. Nonetheiess,'most-Buckley
people work in the city.

Unlzie Empire and Mesick districts, the Buckley school district is
a composite of several communities. Besides Buckley township, the
district takes in all of Morely township, and pafts of Piltdown and
Essex.

Morely is something like Empire used to be -- a small village in
the midst of a farming area -- although suburbia has bitten into its

end nearest the city. The part of Essex in the Buckley school district

is a heavily commercialized strip with some apartment complexes and a

few side streets-with single family homes. Piltdown is among the most
fashionable of Marasmus' suburbs, but only a small, relatively less

affluent fragment of it falls within Buckley.’

Neighbors and Neighborhoods
Despite the similarities between the districts, the ways in which
residents of Empire, Mesick and Buckley define the neighborhoods of
their communities siiow some dramatic variations. As we iogk at these, we
must be prepared to ask how these variations correspond to differences

in administrative policies in the districts.
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Empire

Empire, as we noted, divides along major transportation routes into
four quadrants. Du;ing the period of Empire's most rapid growth, the
school board developed a plan fo treat each of these quadrants as a
separate attendaﬁce area for elementary schools, with a fifth area
located in the village of Empire itself. In the event, some quadrants
had more sfudents than others to start with, some grew.quickly, and one
which was e#pected to grow remained mostly undeveloped. Empire had just
completed an elementary school in this no—growth‘quadrant the year that
they discovered their enrollments warranted ciosiné an ‘elementary school.

The closing.raised the familiar cries about neighborhood schools,
but "neighborhood'" in this case became entangled with .resentments
between the Chester Corporation technocrats, with their wealthy sub-
divisions north of the village, and the farmers, villagers, and merchants
who made up the bulk of the remaining population. When the school
district disclosed a plén for closing a school which included a pro-
vision whereby the children of one of these relatively affluent areas
would be bused into the village, an ané?y letter appeared in the village
newspaper from a woman who lived in the "northern" neighborhobd. She
explained that the desirability of keeping their "own' school in her
part of tﬁe district was that it kept their children from associating
with the "wrong'" kind of children.

This lette~ became a cause celebre among old-time villagers.

Every person in Empire we have talked with knows about the letter, even
if they haven't seen it. Aﬁd most of them bring it up in spontaneous
reply to any queétion'about Empire's neighborhoods. The letter serves,

at once, as a "proof" that the Chester Corporation employees '"look down"
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on the natives, and that this attitude is somehow geographically based.
People in Empire--at least those who live south of_thé area in question--
thus recognize one major geographicalbpundary in their cowmmunity, and

if askéd to identify Empife's neighborhoods, will sketch this north-
south dichotomy. T ' R

Thefe are some problems here, however. First, the area north of
the village is quite old. The new "Chester" subdivisions may have brought
the bulk of the population, but the houses on the river predate the
Chester faciiities and there are still some fine old farms in the area.
Not only that, some of the families that live in the village have rela-
tivés who have moved to the new houses in this area, and it is evident
that the "northern' neighborhood is not just Chester Corporation people,
nor is it "the better side of town." 1Is it a rough-and-ready approxima-
tion of the.place in whiSh the Corporation newcomers are moét likely
to live? This we-asked: and were usually told, "no," by people who had
lived in Empire long enough to remember what it was like before Chester
Corporation moved in.

Theif-eXplanation verged oﬁ the ineffible. The wife of a retired
mechanic explained that the people "in that area" were "always"
different. It wasn't that it Qas inhabited by some particular ethnic
group, nor waé it dominated by members of one church or one religion.
Théy weren't all wéalthy, or poor, or the same in any other way. They
simply weré\perceived to be distinctly "different" from other.people in
the community, and this difference came out in the form of certain
attitudes of superiority, and a kind of annoying complacency (that

prevented them from getting involved in the fight to save their own

school untii it was too late). Asked if she thought this was due to
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the "place" itself, the woman's answer was again '"mo;" it wastthe’way
the people who lived there "were." |

If there is some sense in this woman's description, it comes in
the underlying implication that, in Empire, neighborhoods are psycho-
logical realities. No amount of gerrymandering attendance areas for
schools or such like, according to this vien, could possibly affect the
identity of the district s neighborhoods. It might alter their relative
status, give a blow to one's pride, raise the self-esteem of another,
but the units themselves would remain intact.

A lawyer in Empire asserted, however, that Empire's neighborhoods
would eventually be wherever Empire's schools would be, and that ‘is why
he had proposed, as a member of the school board, to close down successive
schools in such a way as to keep a school open in all four quadrants,
including the quadrant where few people lived, and which would therefore
require extensive busing. Is this "social engineering" concept of a
neighborhood school consonant with the notion of lasting neighborhood
units?

On the surface it is.not, since it suggests the units will change
to fit even a minor change in bureaucratic circumstances. But there is
more to the story. Other members of the Board, and other members of
the community, ergue that this lawyer proposed his.four—quadrant neigh-
borhood school plan not because he believed in the future of new
neighborhood areas in Empire, but because he was trying to save the.
elementary school which herhad attended, and which was now the most
likely candidate for the next closing. He was, in other words, offering

a duplicious rationalization to defend the pride of his old neighborhood.
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We cannot know the lawyer's real motives, but can suggest that the

fact that other people interpreted his behavior in this fashion demon-

_ strates the pervasive attachment that Empire citizens believe exists

between a person and his neighborhood, and how firmly they hold to their
antireductionist definitions of "neighborhoods.' Neighbors of one sort

or another may come or go, but in Empire, neighborhoods remain.

Mesick

In Mesick we ecountered a very different sense of ''meighborhoods."
Mesick people had what might be called an egocentric neighborhood complex.
They believed that neighborhoods exigted, but each person had his own
distinct catalog of Mesick's neighborhoods, and even these were little
more than extrapolations from superficial geographic boundaries, like
the railroad lines. Moreover, there was no insistenée that people in
any one area were somehow ''like" each other, or that any area differed

from any other in matters separate from property values or recency of

‘housing development. If neighborhoods are a place-to-people relation-

ship, in Mesick, some of the possible places were clear, but the
""people' were out of focus,\and the relationship, therefore, was
indeterminant. Neighborhoods, as sﬁch, remained a bositive canception,
but an undifferentiated dimension of the community in the minds of
board members and citizens.

Mesick is perhaps an/upper—middle class melting pot. It has
experienced rapid growth and a high rate of transiency in its popula-
tion, Nothing has happened to solidify any oné ﬁért of it, though
there is a free-floating readiness to recognize such identities should
they arise. Mesick people have fneighboré" instead of 'meighborhoods,"

and people answer questions about neighborhoods by asserting, with a

T
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certain amount of pride, how well they get along with such-and-such
people on their street. These are affinities that might form the basis
of neighborhooas if any Mesick réai&énts began to feel less well treated
than people in some other part of Mesick. On the other hand, "neighbors"
- are unlike a "neighborhood,"” in that a homeowner can choose to exclude
some families from.his definition for no reason beyond the fact he
doesn't know them. "Neighborhoods" seem to carry the implication that
everyone in a contiguous space is a neighbor, regardless of familiarity
and personal dislikes. |

This relative absence of "neighborhoodness,' despite "neighborli-
ness" fits rather well with Mesick's political character. ‘Of the thrée
school districts, it is the cne with the most internally standardized
set of political opinions, and with the least amount of oratory and
debate. At Board meetings an atmosphere of professioﬂal dispatch is
maintained, with the underlying implication that everyone agrees over
the really fundamental issues, which appear to deal with the ultimate
value of private prpperty, holding down taxes, and promoting a solid
educational program aimed at producing students prepared for college.

The last and most'hbtewdrfﬁ&wﬁaiﬁfuﬂéémzbwaawﬁifﬁs6h3”6fdMé§1EKTé";'“““”““”‘
past pol. ' decisions. Unliké the other two distrihtS, Mesick never
went greatly out of its way tb build neighborhood schools. Instead it
expandett and re-expanded its central elementary school, and built only
a few other, rather large,‘élementary schoolé at the edges of the district.
The lack of related propaggndizing in the past in favor of neighborhood-
like attendance areas unééubtedly has something to do with the absence

of clearly defined neighborhoods in the district.
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Buckley

The Buckley district péovides the clearest instance of an internal
‘diversification of ﬁéighborhgpds\,ﬂﬁaJts of the township of Buckley are
pointed out as 'Italian,’"German," and "Blaéﬁ" neighborhoods. Some

[

of the wuore recent tract developmentslwiﬁh‘Housing of relatively uniform
age and value are designated by the nawme dE‘one of their streets. Two
neighborhoods are referred to by their p%ox}mity to two separate shopping
centers. The fragments of Essex ané,Piltdowﬁ included in the disgrict
are marked off from~their own townships simply by physjical distance--
either business districts or open farm country separate them from any
adjoining neighborhoods. Morély'people‘iAentify their own village of
Morely as a different "kind" of piace from the '"'frantic commercial;zed
highways" of Buckley. Morely also divides itse%f between the new éown—
house and aparﬁment complexes on its Buckley fringe and the older, more
rustic parts with.their dairy and sheep farms. Finally, of the three
school districts, Buckley is the only one in which 'neighborhood associ-
ations" have come intc existence. Tﬁese associations are often, in
fact, based on a singlé residential stréet, and are formed, aé alluded
earlier, as special pu%pose groups to defend exi;ting zoning regulations
against variances that{would permit multi-family dwellings from being
built in their vicinity. |

Buckley is also the district that most explicitl& adopted the
”neighborhood.school" concept during its 25 year history of consolida-
tion and expansion. Morely and Egzypért of Essex inclpded in the
district came into the merger under 'a 'gentleman's agreement' that each

would always have its own schocl. Today over fifty percent of the area

included in the district is ''undeveloped," and no schools are located

~
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in these areas. The remaining five K-6 schools, both of Buckley's
hmiddie schools, and its two high schools are situated in Buckley town-
ship. The locations of the middle and high schools, it is safe to say,
are not perceived as consequence of pre-existing neighborhood
boundaries. Each of the elementary schools, however, was built to
accommodate a growing housing development. The only elementary school
Buckley has closed so far was a sixth Buckley township-locatec building
in a development that failed to grow et the anticipated rate.

The communities that make up the Buckley school district clearly
do not lack for a sense of being divided into neighborhoods, as is the
case in Mesick. And, unlike Empire, the "neighborhoods" are more than
just hypothetical groupings of people on the basis of assumed attitudinal

effinities. Instead, the neighborhoods are seen as interactional out-

growths of other kinds of common interests. The "Better Buckley Bureau,"

for example, is a blue-collar, largely Italian, tax-resistance associa-

tion centered in the older neighborhoods of Buckley township. It has

teken a consistent stand each year in favor of school budget defeats

and school closings. Its membership has not yet had to face a situa-

tion, however,‘where either of the two elementary schools located in

. their own neighborhoods would appear as a likely candidate for clos1ng
When Buckley did close one school, the residents in that neigh—

borhood managed to élect their spokesman to a term on the Board, and

his often—reported.protests ceritered on the "unfairness" of the Board's

having exoluded the schools in Morely and Essex from the school

olosing decision-making process. The Buckley board decided, in 1980,

to begin proceedings for another elementary school closing, but this

time, significantly, the Board voted to include all of the district's
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remaining elementary achools in the list of possible targets. .

The conclusion must be that although neighbqrhoods in Buckley may
have different kinds of origins and be sustained accordlng to the
principles as heterogenaous as location within a Separate township,
domination by a particular ethnic group, ﬁroximity to a _housing develobji
ment, or attendance to a common school, all neighborhoods in theory must
be treated as homologous and equal units. To treat any one of them as
deserving more or less of what is offered to any other, is to risk

vigorous public protest in Buckley.

Social Action Based on N;ighborhood Apperception
Many suburban school districts faced tb- ~roblems of rapid growth
in the post-war era by anchoring their expansioa programs to the idea
of neighborhood schools. Administrators, of course, were frequently
aware that outside the cities the "neighborhood” and the "neighborhood
school" were rather "soft' concepts. The term "neighborhood' pleasantly

resonated gemeinschaft sorts of inter-personal cooperation and friend-

linass and the "neighborhood school” in turn sounded like a secure’ little
place where parents could place trust as well as children. The suburbs,
in contrast to the cities, often had only vaguely defined neighborhoods,
but this absence of rigidly drawn ward and block boundaries was no
hinderaﬁce to the basic suburban neighborhood school policies.

In fact, the relatively low degree of pre-existing neighborhood
differentiation is part of what made the policy so administratively
attractive. 1In cities, neighborhoods often were empirical facts that
had to be reckoned with. Building a new school aimed at an attendance
area that cut across ethnic or class neighborhood lines was an invi;a—

tion for both political and intra-school disciplinary problems. The
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shifting of attendance areas among existing schools was and is, in the
urban district, a matter for finesse. In the suburb, however, neighbor-
hoods generally were an iqcipient phenomenon.

éahy people clearly were not satisfied as isolated families on a
street of other isolated families, but growth had come so suddenly ﬁha; it -
was difficult to sort out deeper feelings of, or reasons for, solidarity.
In Mesick, where growth continued even after its cessation in Sur}ounding
communities, people had ligtle time to form lasting associations. In
1978, over half thé students in Mesick's fifth grade classes hadKSpent
at least one year attending schools in a different district. If nothing
else, this residential mobility has beeﬁ enough to slow down whatever
tendencies Mesick might have towards the formation of.clearly acknowleggggw
ﬁeighborboods;' f

Mesick of course, did not pursue a policy of building neighborﬁoodt;wmu.
schools. In districts where the problems of residential turh—ovér were
not quife so great, however, the policy had various attractions. First,
it could ease the way for expensive building projecgg by suggesging
that these projects were in acéord with the natural development of the
community. Second, it offered the occupants of incipient neighborhoods
a means of compieting their sogial unit. A school was a concrete symbol
of the identity of 'a group that was not even sure it was a group.

Finally, the "neighborhood school" sounded as though it were something
accommodating itself to something that was already there--a neighborhood—-
but allowed the administrators an almost free hand to draw attendance
boundaries. |

What underlies all three of these attractions is the c;ﬁplex

relation between attendance boundaries for schools and neighbdrhood
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self-perception. This is a subject thai deserves a detailed historical
and comparativé treatment we are unable to provide in this current study.
et we have accumulated évideﬁce that suggests that the relationship

is a prominent factor in the poiitics of school closings. -

'Thg key to this relationship is what we might call "néighborhood
apperception"——thé condition that partiéipation in the activities
centered on a neighborhood school broaden% and deepens pecple's sense
of baing part of a n=ighborhood, and their sense of belonging. In turn,
it creates even stronger loyalties to the school itself (cf. Alford,
1960). Neighborhood schools give rise to neighborhood PTA's; they
provide neighborhood playgrounds; they become, on occaéion, meet ing
places for other local organizations, and they serve, in many instances,
as the first place where parents meet other parents in the "neighbor—
hood" who are-not immedlate "neighbors."

Administrators who created school attendance areas more to accom-
modate "the numbers,'" as several administrators in our study have
phrased it, than to respond to any perceived community pressures for
having "our school" built, inaévertenﬁly created the conditions by
wﬁich thse so—called Vnéighborﬁo&d schools," became '"neighborhood
schools'" in fact. The sarcasﬁ.which one administrator privately
directed toward a group opposed to closing a particular school is typ-
ical of the tendency to underrate the effects of the earlier policy:
"Everyone talked at the”tiﬁe‘as though 'our school' was inviolablé.

They could agree to close a school, but nof the one their own children
attended. And this was true even.tﬁough their children may have
attendéd three different schools‘over the years as we kept adjusting

attendance areas.' In many cases, administrators now treat the idea

s
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of "neighborhood échools" as a propagandistic device whose usefulness
has passed. The trouble scems to be that too many people took it |
seriously in the past and continue to do so.

This is a point whére our study of public perceptions in the three
suburban districts indicates that some school officials may be system-
atically misreading certain signals. While some board members have
dropped the language of "neighborhood schools,' for others this
represents a continuing, though beleaguered ideal. The general parent-
public also, by and large; continues to feel that the best elementary
education is the least bused education. Apart from school closing
issues, these feeiings are expressed again in the general building utiliza-
tion reorganization ﬁlans now before many district boards, and in the
various decisions boards must make over the return of handicapped
children to the 'least restrictive environment." Maximization qfr
building utilization sometimes means a return ﬁo the pattern of a child
being moved throughwseveral buildings in the period of just a few years,
and it frequently calls for stepped up busing. Both stimulate wistful
discussioé of how important it is to have children éttending school as
close to home as possible. The 'm instreaming" discussions involve
remarks of the same tenor; Accordi to one board member in Buckley,
"every student we can bring béck in o our schoo!s brings us that much
closer to keeping our schools in our neighborhoods." Part of the iﬂ?é
here is that mainstreaming of handic;pped childrenrought to be some
small gain on the problem of declining enrollment.

The common administrative misreading'of this discussion comes from ‘
the once correct éssumption that suburban neighborhoods were a positive

alfdea, but a vague reality. School expansion and building programs gave
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that vague reality a substance, and‘the public is well aware that to
close schools is likely to return more than one neighborhood Eo.its
earlier fFinge existence. Fof instance, Empire has closed a total of
four elementary schools, and undervits current plans, in a few years,
will shut down a junior high, the last school of any‘kind in Empire
village. The village undoubtedly will suffer least from not having a
school, since it is the only '"neighborhood" in Empire that has a local

identity and various formSof orgamization over and above its schools.

Empire, however, also plans to close another elementary school sdmetime
before 1984-85, and here the Board faces a serious problem. All closings
until now have left one school in each of Empire's'four quadrants. The

" next closing will inevitably mean that one of these supposed "neighbor-

hoods" will no longer have an elementary school. The Empire superin- "~

v R

“since the four quadrant idea

[EPPOS—

_tendent says this is not really-a problem,
was simply a Board contrivance of four years back. '"The numbers" will
" determine which school is to be.closed.

Empire residents, however, express very guarded opinions about
this prospect. The popular attitude, as one woman put it is, "It's
quiet now, but there's going to be a lot of noise. We people down ﬁere
have taken a lot over the last few years, and.I don't care how small
the classes get, we need our own.schooll" In Empire, as we have seen,
neighborhoods are not defined in any clearcut, ovért way. Perhaps
this is all the mdre reason why residents are reluctant to see their
onl; visible demarcation, the neighborhood school, disappear.

This is not to say that subufban'neighborh;ods have move@ in the
direction of the same kind of "territorial" definitions of urban

neighborhoods or that the simple passage of years has brought
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"neighborhoodness" to fruition after its almost accidental implementation
in the fifties and sixties. All that has happened is that schools often
have served a vital role in helping.to stabilize a precarious identity.
To close schools has proved as difficult as it has partially because a
precarious identity produces more anxiety than one that is totally

secure.

. The Idea of Neighborhoods in the
Management of Decline

///;ne can imagine that many administrators wish they had 7ever heard

of neighborhood schools. However, the Mesick district, due to its

——
—

e

IS

especially rapid growth and the _high-transiency of its residents,

“.ff/f~~”'””év01ded both the development of a suburban neighborhood system and the
building of neighborhood schools. As a consequence, the prospects are.
favorable for relatively easy management of declining enrollments.

‘ Over the'ﬁekt five yeafsj_fﬁey expect to close one K-6 elementary school
and to reorganize several grades into different buildings. But, even
under the existing scheme of attendance areas no student can reach
Meslck High School without having gone through at least four separate )
buildings. Perhaps, as one administrator there observed no one. in
Mesick can have mueﬁ‘loyalty to any particular building, and there
consequently is little reason to anticipate problems from the public
as the district adjusts to declining enrollments.

At she other end of the scale are districts (not included among
the three we have discussed) where the neighborhoed school idea has
been taken to its practical, if not logical, limits. Buildings-have

been designed. for as few as 250 to 300 students, with the result that

many of these facilities will have to be closed in the face of shrinking
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enrollments.\ In these instances, boards and administrators indeed
have something to learn from the shortcomings of earlier pqlicies.
The lesson that many draw from this 1s that facilities should be
planned solely with regard to their educational cost-effectiveness.
The '"neighborhood school" in this light was a costly venture into making

education a partner in some forms of community cultural development.

Educators thought that they could accommodate the worthy principles of .

neighborhood participation in schools,-and gainwthé“f;eé";ide.benefit.

v»for‘theﬁéeiVééiof having a modular system of buildings in which demo-
graphic fluctuations across the district could bé evened out through
attendance-area adjustments. But the neighborhood school approach,
according to this view, backfired. Now many districts are left with
small, under-utilized facilities and no real choice other than to attempt

to cut losses by shutting them down.

The difficulty with this course of actionm, however,-lies-.in-the .............

tendency of school officials to assume that the "neighborhooas" evoked
by schools will vanish as easily as they Qere created. Whetﬁér we
like it or not, the fact is that neighborhood schools have become the
focus of more or less real neighborhoods. This is not to say that
educators always have been unaware of this outéomé. As one of our
superintendents observed, "you try to build up staff and community
identity with schools, but then you have to close sqhools and say, in
effect, that all schools are alike." Still, even when community iden-
tity is clearly at stake, educators do not hesitate to put the quality
of the educational program first, as Walker's (1977) account of the

closing of the Pelham school in Southern Ontario poignantly illustrates.
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This attitude, of course, is understandable due to the professional
role of educators and the fact that they serve in school districts,
not community districts. Nevertheless, our analysis suggests that by

devoting more attention to the significance of the school-neighborhood

I

interface educators might be able to make better decisions about which

'"3¢hddlsmt64ci65e and how best to minimize the. disruptive effects for
the affected neighborhoods.

As we have seen, the term "neighborhood" connbtes an extremely
broad array of people-to-place relationships. The array within partic-
ular communities, however, is not random Or inexpiicable. In our three

-cases wevhave two exXtremes: MéSick, where people have neighbors, but
neighbors do not add up to neighborhoods, and Buckiey, where a coﬁtin—
uum of commercialized to rural sattlement patterns includes a series of
" definitely bounded, named neighborhoods. In between we have Emﬁire
where residents attribute a psychological reality to the "neighborhood-
ness" of certain areas, but are unable to attribute any spe;ific
commonalities (e.g., ethnicity,‘class, religion) to the neighbérs. What
these cases suggest is that the patterm of neighborhoodness can be
isolated and understood as part gf the micro-culture éf particular
communities.

It méy well be that those patterns are intrinsically related to
other structural featpres of the communities. The relatively wealthy,
cosmopolitan and highly mobile residents of Mesick perhaps have less ~
need to invest in interpersonal relations with their ne;ghbors than do
the blue-collar and service workers of Buckley, who are, as a whole,

less prone to residential mobility during their child-rearing years..

Yet, these are questions that we need not necessarily resolve to gain
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insight from the perception that the root idea of neighborhoods varies

among different suburban communities.. .. "7

e 'RecogﬁiEidnﬁnrﬂvariations in tne patterns of suburban '"reighbor-
hoods" is a first step in developing policies appropriate to spenific
situations of declining enrollment. Although suchvrecognition will offer
no dramatic, across—the-board solutions to the problems of community
opposition usually faced in school—closing decisions, we think that
adninistrators should spend more time familiarizing themselves with the
social links between each school in their district and each school's
neighborhood. These social links, more than tha quality of education
EEE.EE’ seem to.be the real source of contention nhen a districtvchooses
to close a”"neigthrhood sahool." ’

| Most administrators‘hane a fair intuitive grasp of the degree to

which different schools are ''embedded" in_neighbnrhoods. The most
_entrenched neighborhood schools are often the older buildings of>rhe
district, ones which some pf the current board members may themselves
have attended and whicn, on gronnds Qf npkeepbalone, might scem attrac-
tive targets for school closings. Thus,>many administrators would
concur with the paradoxical observation of one 6f rhe_superintandents
in this study that; "It's easiar to close a brand new building than one
that's forty years old." 01d buildings simply have hadAmoré time to
become enmeshed in the ramifying social links between school and
neighborhood. Other aspects of snhool—neighborhood relations, however,
are subtler, more difficult to perceive, and perhaps worthy of more
formal inVestigation by those considering possible schnol closings.

To’help administrators identify these social links between school

and neighborhood, this analysis suggests several lines of inquiry to
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be pursued in addition to the "facilities use studies" usually carried
out in preparation for planning declining enrollment policies:

1. Transgsiency. As éhown in the case of Mesick, two of the
critical facto;s that weigh against thg development of
neighborhood allegiances in a community are (a) the
frequency with which regidents move and (b) the degree
to wﬁich these moves are régarded by resi&ents as a
normal function of life in the community. School
administrators should have relatively easy access Fb

statistics on the transienqy,pi—famiiies with school-age

"
e

children within"ééaﬁ/school's attendance area.v The
broader transiency rates, including residents Qithout
children, however are also importanﬁ. An area with,"éld
timers" who remember the community's'past may be more
capable of evoking 2 neighborhood identity than an area

with a relatively homogeneous age grade of adult residents.

2. TInvolution. Administrators are often tempted to equate
the "neighborhood" aspect of a neighborhood school only
with its explicit community center functions, such as the
space used by evening éauaré dance classes, or community
choirs, and bock-discussion groups. These things are
undoubtedly important, and are not to be overlooked in
assessing the "neighborhoodness' of a school, but they
are not the whole picture. An equally important factor is
the degree to which the attendance area of neighborhood

school coincides with what might be called the "attendance
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areas" of other institutions. If the congregations of
the local churches, or the personnel of local businesses,
and so on, are drawn exclusively or predominantly from
the same geographical area served by the school, the
school may well be part of an "involuted" neighborhood,
one in which most of the residents' needs can be met by
services available within the neighborhood. In such
cases, allegiances to neighborhoo; schools might have
relatively little to do with the 'community center" aspect
of the schools themselves, and more to do with the fact
such schools are functional components in 'closed"
comqunity systems. In this study, Buckley provides an
example of a distriét in which such closed, involuted

neighborhoods are common.

Boundaries. 1In some cases, the internal boundaries of a
community are so explicit that anyone with any.social
contact with the residents will recognize them. In suburbia,
however, clearcut boundaries of this sort seem relatively
infrequent. As we have seen school attendance areas them-
selves sometimes form the template around which other

more enduring social boundaries can be drawn. The two
questioﬁs school administrators must be prepared to ask
are: a) Have we recognized the important social boundaries
apart from those we have drawn ourselves?l;ﬁ) To what
extent have the boundaries of attendance areas gained a

significance beyond their original importance? To answer
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these questions, we suggest a Vvery eclectic approach.
Attention should be paid to where "neighborhood associ-
ations" draw their own boundaries, and to whether the
overall pattern of such associations seems to coincide
with geographical boundaries, divisions of income,
ethnicity, or something else. Are neighborhoods coin-
cidental with small-scale "block associations" or are
they more or less diffuse regions on the district's map?
What do people with vested interests in who lives where
say about these communities? Real estate agents, poli-
ticians, and merchants may be able (even without being
explicitly asked) to give a much better reading of these

matters than school professionals.

Having identified the specific links that tend to make a neighbor-
hood school an integral part of ; neighborhood, an administrator is
both forewarned and forearmed. The schools that it will be least dis-
ruptive to close, if only neighborhood factors are considered, are
those with neighborhoods high on transiency and low on "involution,"
tradition and clarity of.external boundaries. The difficulty for
school officials, of course, is’ that a great many other factors also
must be considered in determining which schools to close. The schooi
closing decision-making process inevitably seems to invelve an assess-—
ment of both economy-efficiency and political factors (Boyd, 1979;
Iannaccone, 1979). Thus, in some‘casesifhere will be a strong argument
'for closing sshools with strongly developed neighborhood ties. Probably

the best that school officials can do in these instances is to: (1)

call attention to, and cooperate with, -other neighborhood/community
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institutions and organizations that may be able to pick up or compen-
sate for some of the community center fpnctions providéd by the school
to be closed; and (2) try to devise or iaentify social activities‘or
tasks that could involve neighborhood people and th;t logically could
be set in motion quigkly, in connéction with working out arrangemerts
for the revised attendance %rea aqdvreceiving school, as a means of

speeding the creation of new neighborhood social networks to replace

those that will be lost.

Conclusion
“It is clear, of course, that any cons}deration of clgsing a neigh-
. .  borhood school is sure to eldcit some degree of comﬁunity opposition,
éven from neighborhood areas that are very weakly defined. But tpere'
is also a good deéi\pf evidence that school closing controversies tend
/ﬁpohdie down, often rather rapidly, after th= school closing decisions
are made. This seems to be pargicularly true after the first few '
school closings, as people within a school district appear to become,
reEOnciled to the idea. But even if the poiitical, as opposed to the
organizational, impacps\of declining enrollments are rather slight, it
is stili clear that neighborhoods that have lost schools have been hurt.
To the extent that school officia1§ anticipate, but wish to avoid,
intense controversies over closing'neighborhood schools: they may’hant
to consider Gately's (1979) proposal that neighborhoods that lose
schools be given a tempnrary reduction in their schocl taxes as compen-
sation for the costs imposed specifically on them in theyinterest of
' the welfare of the whole school district.
In districts hard hit by declining enrollments it is appropriate

to ask what the futuré should be for the policy of.having neighborhood
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schools. Most of~the school superintendents we have talked with feel

I“y
that declining eﬁrollments do not so much create educational problems
as they do social, political and economic problems. " As one of our
superintendents put it, "the consequences of declining enrollments are

not necessarily bad educationally, if peOple can just recognize that

they must return to what used to be in many suburban districts -~ a

S R s — S
|
more rural, consolidated type of school attendance area arrangement."

T6 move in this direction, through more'busing of students and the

%

reorganization of the grades found in school buildings (e.g., from

grades K-6 to K-3 and 4-6 schools) is to abandon the concept of the

-

neighborhood school Many districts, are d01ng,this and it appears to

W
be qu1te a reasonable résponse to the prpblems they face. But since
"neighborhood schools'" are by now such a sacred cow in our society,‘it—

is not surprising that many school ad /p.sté\tors_prefer nat to be

‘ea
¥

xplicit about what they are doing,i' er to avoid the subject
or just redefine what they call a "neighborhood school." , Consequently,
it is 1ike1y that debates about school reorganization alternatives will-
continue to be blurred by the anbiguous use ~-— both by administrators
and citizens —- of the symbols of "neighborhoods' and "neighborhood schools."
There is an alternative to this, however,4particu1arly in small
school districts. In the Northview.school district in the suburbs of
Chicago, school officials have addressed head-on the reality that the
concept of neighborhood schools will not be workable in their setting
in the l980s. As a consequence; they haveiadvanced an alternative value
scheme in place of the neighborhood school concept: that of the benefits

of a more closely knit, better’integrated community and school district

as a result of a school organization that divides age groupings but not

t . -
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neighborhoods. Thus, with resourcefulness, school officials may be
able to successfully invoke new symbols and values to replace 0ld omnes
no longer viable in contemporary circumstances.
. “ .
Whether one is explicit about it or'not, the movenent away from

neighborhood schools to '"consolidated schools' is likely to have highly

s1gn1f1cant and probably positive political consequences. Rather than

identifying narrowly with the interests of neighborhood 'schools, parents
will be moirc able to see the broader interests of the whole school
system oOr at least their portion of the consolidated system. One of

our superintendents observed, for example, that, "It used to be a
neighborhood:that was affected by a school closing. Now we have to

talk district;wide. This is a major change. . .so in addition to feeling
a money pinch, there has been a revision to district-wide thinking.".
vThis kind of redefinition of the schools' community should reduce
factionalism and aid in the development of more unified public supportf
for the schools, a vital consideration in this time of adverse demo-
graphic and econonic treads.

Another promising sign of positive adjustments to the changing

social, .economic, and political environment comes as a somewhat

unexpected consequence of declining school systems: There appears to
beia strengthening of'the articulation ofllocal schools with other
1oca1 community organizations This has occurred in several ways.
First as some school districts have been forced to dispense with the

‘ educational "extras" of drama clubs, team sports, many forms of musical
groups, and other forms of extra-currlcular act1vities in their attempt
to"balance.budgets, they have‘actlvely sought the help of other

community organizations which could provide substitute activities. This
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has happened both through direct districc efforts and ﬁhreugh the
' organized activicies of perent groups. Thus, local public libraries
are stepping up thei; services to public school students as schoels
cut back on librarians and the consequent inetruction in library skills
available during school hours. Also, in the Chicago area, local park
districts are beginning to take over the organization of voluhteer—run
team sporcs actlvities, band groups, and the like at the elementary
school level. In one school system, for example, the park district is
providlng band uniforms with the elementary district school colors
along with music training, as well as providing cheerleader instruction
to maintain school spirit in team sports, sSuch as basketball, now run
by the park district itself. The affective symbols of local affilia-.

o

tion remain but are now supporked and shared by different'communityL
organizations.3 I |

Second, the closing of neighborhood schools means that buildings
designed for grOuﬁ activitieslbecome vacant within residential areas.
The park districts, libraries, and other community service institutions,
such as religious instruction schools and public health and welfare
‘organizations-;which have the}r own fiscal constraints and, could not
otherwise afferd such useful buildings——iease the rooms, cafeteria
facilities, gyms; playgrounds end athletic fields of the closed schools~
.to provice the expanded services they can offer. The school districts,
of course, benefit from the leasing in balancing their own budgets.
The other local institutions can expand their services into the
residential territories of the communities they serve on a more

decentralized basis, and at a fraction of the cost of constructing

such facilities on their own.
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Third, school districts themselves are more actively cooperating
with one another in exchanging information on adjusting to retrench-
ment, in combining supply purchases to receive the volume discounts
an individual district no longer can get, in setting up or expanding
already existing cooperatives to meet and share the burden of special
-education needs, and in a few cases soon, perhaps, to merge small
adjacent districts.

Fourth, as difficult decisions such as school clqsings and program
cutbacks are made, and as they are publicized in the community press,

" community awareness of the requiréments and constraints of local public
schools is enhanced—-as -is a consciousness of the social services pro-
vided by the schools. It is entirely possible that the current
difficult period in many declining suburban school systems may result
in stronger, but more partial, educational institutions. linking the
local school tb,the wider society through stronger ties of the schools
to other'communit§\organizations{

These trends are significant for local cqmmunity inetitution
building in education in the suburbs, and indicate substantial movement
in the direction of an aggregation model of educational reorganization
proposed by Morris Janowitz (1969):

In the past, public school systems have been hostile to

other institutions and agencies that have offered edu-

cational work——church groups, community organizatioms,

settlement houses, and welfare agencies. Until recently,

the school has almost purposefully separated itself from

these agencles and at times has been openly antagonistic

to them. Under the aggregation ‘model, the school is more

supportive of outside agencies with educational programs

(p. 107).

While Janowitz is speaking here of the slum school some of the major’

points of his aggregation model are being realized now in some suburban
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.

schools under the strains and constraints of retrenchment. -

One would hesitate to call this develdpmentian example of thé
"smaller is better' ideology in action; there clearly are significant
costs as well as benefits involved. Yet, it is intereéting that some
of the'goals of American educat;onal institutions finally may be

_achieved not in conditions of expahsion, which traditionally have been
thought ﬁb provide opﬁortunity for institﬁtionai success, but in these
: stﬁange timés of forced accommodation to shrinking student bodies,

tight public finance, and lowered expectations for public education.

PR
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FOOTNOTES

1. In reéérd to the latter point, Peshkin (1980, p;4232) observes
that "Since consolidation compels a community to be conscious
of its social boundaries in relationship to at least one othe;
community, it enables us to study how these boundaries are
defined. In general, tﬁe ciosing of a school provides an occasion

for the pursuit of community-oriented inquiry." g

2. In our study of the fifteeﬁ school districts we have been repeatedly
struck by how pervasive, and yeg how vaguely based, is the view
that‘neighborhoods.and schools 6ther than one's own have differeﬁt
and somewhét undesirable kinds of families and children. This
attitude seems consistent witﬁ Suttles' (1972) concept of the
"defended neighborhood} and with his observ§tion that neighborhoods

need not be highly homogeneous in térms of population to become

known in terms of stereotypes. See also Hunter (1974).

3. To the extent that the activities replaced are run by part—time
volunteers, it is of c0urse.likely that the pfofessional quality

of the activities may suffer.




CHAPTER V

Perceived Consequences of Decline*

i
In light of concern about possible detérioration in the quality of

American public schools, an important issue is whether declining
enrollments are promptingba decline in eéucational quality in school
systems. As a part of our research, interviews wefe conducted with
school board members, superintendents, pfincipals, teachers, and parents
in each school district to learn their perceptions of the overall posi-
tive and.negaEEQe consequences of Aecréasing enrollments. Part of this
large body of data collected concerns the positive and negative effects
of declining enrollments on the quality of educational services being
delivered to students.*¥

While su;h interQiew data are always colored by tbelsubjectivity
of informants' personal perspéétives, and require more objective methods
of verification, the mutual corroboration of deﬁelopments by different
categoriés of social actors in different kinds of school districts and
communities serves to‘confirm tge reality of these develop;ents insofar
as they are undérsﬁ;;d by participants.

Representative examples of informants' responses tb various questions
abput the cbngequences of decline on the quality of education in their
school districts-;re presented here in a manner designed to let:the
actual barticipants' words tell much of the story. The.interview data
gatﬁered in'these‘districts enable us to‘look at the effects of deciining

enrollments.onueducational quality along the following dimensions:

*This chapter was co-authored by Dennis R. Wheaton and William
Lowe Boyd. . ' ' ' '
*%See ‘Appendix B for a description of the interviews.
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1. What are the effects of consolidation of schools. and
programs on educational service delivery?

2. What are the educational and social advantages and
disadvantages of having fewer children in the schools?

3. What are the social consequences of retrenchment for
students?

4. What are the relationships between mandated educational
programs and school contractions?

5. What are the consequences of decline for teachers and
the teaching profession? '

6. Is the overall quality of programs and education harmed
or enhanced as a result of decline?

It will be apparent, after a reading of the intervien responses,
that a major effect of decline and retrenchment has been the reduction
or eiimination of many social services, enrichment programs, and extra-
curricular activities offered by the schools. This is a conclusion

supported by other data we collected in addition to our interviews.

Whether respondents believe that these changes in public schools are

detrimental, neutral, or beneficial to the overall functioning of public

education depends largely on what functions and goals of schooling, and

what relationships of local schools to the surrounding communities,

they hoid to be of central importance. Beyond this' issue, which

accounts for much of the ambivalence in responses, our data clearly
point to harmful effects on the quality and morale of the teaching

profession.

1. What are the Effects of Consolidation of Schools and Programs on
Educational Service Delivery? »

A common major structural consequence of contraction in many
- . ) /
districts is the consolidation of facilities and classes to maintain

core instructional functions. This is an effect whichibarticipants

often find as salutory, but it runs directly counter to arguments for
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the preservation of neighborhood. schools in ghe'face'of declining
enrollments. In a very real sense, then, all arguments for the efficacy
of consolidation of schoolg, students, and progfams in copiqg wigh
declining enrollments are also arguments against the prese;va;ion of
neighborhood schools. The benefits of consolidation,unsurpfisingly,
often are used.by district officials to counter community protest when
closing of schools is being discussed in board meétiﬁgs and public
hearings. Such diééﬁssion is; then, a major.elément in the continuing
debate over theories of education, the proper function qf schools,'and
the underlying tension. between localistic and larger community concerns.
The kéy point, say those who favor programs over neighborhoods; is that
consolidation enables school districts to maéntain quality education
.during contraction. The following commentsf%y schoél district partici-
pants and observers illustrate these pointéjﬁ
In Weston, a principal.said: Gx
If you go_back‘program-wise, declining enroilﬁénts have
provided us an opportunity to have subich Prea classrooms
and have made proper teaching situationsjeasier. . . . The

children's needs are met equally as we%lﬁ if not “better,
with special services because of conso}idagion.

T i
!
i

Mrs. Little, a board member in Weston distfict, stated that her
district had been able to maintain: -‘\
: L
a’very high level of education. Going back to our step of
turning two K-8 schools to K-6, that grouped enough students
to still have an algebra program for the seventh and eighth
grades—-whereas with less we could not have maintained- it.
Groupings have helped. As I say, we have been able to main-

tain quality.
In Camden, the superintendent and a board member stated that if
there had been any change in the quality of education during their

period of decline, it had improved because of the benefits they werev

. | o | . ) v* | 71;323
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‘able to realize by consolidation. Mrs. Singer, a Camden parent, said

she thoughtthere had been no'adverse effeets of deeline on the school
district's educational progrem; if .anything, it had improved because,
with more children in a building after closing schools, there was more
flexibility. in programming and no longer any combined-grade classes.

" Although Oakton board member Grossman saw very negative consequences

}for seh?ol-community relations resulting from school closing decisions,

'ﬂ’he said:

In education though, I don't think it's done a thing one way
.or another. It may have even helped the education program
because we are now dealing with larger numbers :of children
in each building. There is enough span of ability with several
teachers per grade to group the children by their ability;
whereas .in a situation of only one class per grade per School,
one teacher has to handle the whole span Smaller is not

. necessarily better in that case.

A princ1pa1 in Oakton District, Mr. Klnsky, said that:

. . trying to run schools of less than 200 kids isa very
expensive proposition. For example, if a building reaches
200 or less enrollment, and it can hold 500, you still, in
most cases, have a principal, a custodian, a librarian~--this
is all drawing on the kids' resources from the whole district.

- Too, we can offer kids a wider range of activities by combining
two super-small schools. There is more variation in the pro-
grams. The biggest advantage is financial. Everybody wanted
their neighborhood school open, but they were getting to 200
or less and keeping them open would be deleting services.

The Northniew superintendent, Dr. Lloyd, said that the vast majority
of that community saw the central isSue as program preservation rather
than neighborhood schools, and understood that neighborhood schools
had to be closed to preserve programs. Board member Goldberg had the
following to say on Northview school closings:

The children adapted rapidly. General agreement is that the

education is better from several points of view. First,

instead of ‘having one and one- half or two classes per grade

(at neighborhood schools), the district now has five or six
classrooms per grade. This is better for the placement of
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children, either because of teachers or peers. 4nd as
the population goes down this will continue to give
flexibil.ty to the school system. Also, it provides a
more professional situation for the teachers; they are
better able to exchange ideas, for example. Previously
the teachers did not have that much contact with each
other. -

Although she said that the staff reduction has hurt her and other
junior high teachers, a Northview teachers union leader stated that:

. . the closing of three separate feeder schools, the
combining. . . has been good for the children. .. . . We
can group by ability, by personality, bad combinations
can be split. Also you have more ability to match teachers
with children. . . . There were also factions from differ-
ent schools. With the four schools there wasn't the
continuity in teaching methods. Now that all the children
are in the same building, the teachers help each other;
they can follow the curriculum better. The kids come

" better prepared and have a common background.

And a Northview parent, Mrs. Kaplan, said that tﬁe reorganized
district system is much.stronger educationallj. It can provide more
educational materials, more teachers with different per;pectives and
interests to answer a child's needs. More sharing between féculty
strengthens the art and mu;ic programs, as well as others. A bigger
sého&l;:she stated, allows separation and diversification of peer groups
when théy need it.

When asked if the proéess of adjusting to decliﬁe had created an?

alterations in their goals, Ms. Victor, a Greenwood board member,

replied: .
The process hasn't but the result has!- We now have two
schools, 1,000 students and all in a position for the
administration to almost have a private school control
over the staff and student achievement. If we alter a
program, we should be able to have data on the results
within three months. Now the board can know if all of ‘
the fourth grade teachers are using the same -programs and
the results from that program. Previously, one principal
would not cooperatz in coordinating curriculum between the
two elementary schools.

IS

N : .
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Greenwood board member Burke said, of the effects of decline on
educational service delivery,

I think it's nothing significant. It's too early to say
(July 1981). It is my hope and my belief that the pro-
gram will improve through’ consolidation. The ability to
place kids with different teachers, for example. For
significant numbers of kids, there will be a benefit in
moving around. I don't see any disadvantage.

But a Greenwood teachers union leader gave a more negative assess—
ment of the effects of consolidation on her district when asked if she
saw any positive consequences of declining enrollments:

No, I den't see anything positive. I think it will work

out, that there will be a smooth transition. I don't see’

in a district of three schools that you'll have anything

p051tive in closing a school. I think you begin to inbreed

and don't have enough variety--ia Qeachers children. This-

school is very different from the sthool we are moving to.

This school had a wide variety of socioeconomic classes, from

the very poor to the very rich, migrants and Vietnamese. The

other school has never had such a wide variety of children.

Also the administration's approach to our school has always

been different in that when the curriculum is sent down, we

followed it. The other school didn't. We always followed

the rules--for example, closing times. This awareness of

differences has already created hard feelings between the

two staffs.

Several Karlin dlStrlCt informants mentioned the disrupting effects
of continual reorganization, includiﬁg the closing of one school and
freduent'boundary changes{ A Karlin parent said that the nelghborhood
school concept has been lost, which was a "substantial loss to the
children."

The.Leland teachers union president said that, although the
reorgénizatioﬁ of the district by.élosing buildings and consolidating
classes had meant frequent moves and much more uncertainty for the
teachers, the consolidation of the seventh and eighth grades at one

school has been beneficial for the academic program at that level.

Classes are largér and more electives can be offered. B#tﬁthe other
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Leland teachers union leader interviewed said that the result of these
changes has been ioss of flexibility because, with larger classes,'it

is moré difficult to treat students individually and it becomes harder
to move children around to different teachers according to their needs,

since there are fewer classes and fewer teachers.

2. What are the Educational and Social Advantages and Disadvantages
of Having Fewer Children in the Schools?

There is disagreement among our informants as to whether having
fewer children enrolled in the schéol districts is by itself an advantage
or disadvantage in delivering quality educational services. A major .
difficulty in separating out the benefits and liabilities of lowered P
enrollments in the classrooms is that some, but not all, of the Chicago
area districts are so dependent on state aid (prOperty-ﬁoor) that their
income drops as rapidly as the enrollment. Although a Smithville prin-
cipal said that by late 1980 his district had not experienced any major
impact from declining enrollment, he described well the dilemma of
educating fewer children in a property-poorAdistrict:

Yes, decline would enable teachers to give more individual

attention to kids--that would be eSpecially helpful for

kids with low reading levels due to their socioeconomic

level and life experiences. It means smaller class sizes

although it also means less money and eventually fewer

teachers. It basically comes down to less money--you have

fewer kids, you lose state aid-~there's no advantage except

maybe some room for a learning center or a science center.

Supt. Howe of Smithville reported that, up through the 1980-81
school year,.decline had some advantages for the delivery of the b
educational program in his district because they had not reduced staff
and the bupil/teachef ratio had dropped from 30/1 to 26/1. " But they
can no longer afford that and are making moves to changé thaf‘ratio.

The strategy is to keep it at 31/1 across moSt grade levels, although

he would like to keep it lower.
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Several principals interviewed saw as a positive consequence of

-

decline the fact that fewer students allowed them to give more individual
attention to children, to know the parents better and und?rsténd indi-
vidual problems better. A Trenton school board member wh; teaches in the
Chicago public schocl system agreed that this was trﬁé of teachers also:
"I ‘think, too, when we have low énrollments, principals and_teachers can
get to know the kids better--a definite asset. Kids feel'ﬁlo:§¥vto eacﬁ
other and to the administrators ana teachers.".

The Trentcn teachers union president, Mrs. Hill, made the following

A

comments: .

I Class sizes are smaller--this year is one of the smallest

I've had, only 24. With reduction of staff there is less
resource personnel. There were once three first and three
third grade classes here (her school); now we're down to

two of each of those grade levels. We do have support per-
sonnel, but they have to cover the entire district, and with
declining enrollment, it's hard to bring on more resource
personnel. For example; there-is one librarian teaching-the
first through third grades in all four buildings. There are
two music teachers in the district--one band teacher and one
for general music. '

Some parents and educators, then, see- smaller classes as being
potentially better places to educate children, if the decisidns m;de in
’ coping with contraction d§ not obstruct the creatipn of smaller classes
and continuance of support personnel. in the midst.of giving a vé}y
negative assessment of the consequences of decline in hetr district, the
Oakton teachers union president commented that as a result of decline:

discipline problems have decreased becauée with fewer-
students there is more space and a better physical situation.

We had very crowded schools here in 1968--classes in -the
corners of the library andhall. . There were 1,400 students

~at~ Virgil— (JriHigh)==now there are less than 600. There - - ="

are no longer those huge masses of bodies taking up volume
in the halls and in teachérs lounges, which makes life easier.

'3
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In Weston District, which was also severely‘overcrowded before the
onset of declining enrollments, the first stages of dec¢cline were a
relief. In a 1977.interyiew, Weston Supt. Scot£ said that because his
district was quite overcrowded during the_gf;wth period yéars, tﬁe
decline in enrollment was only then beginning to become a serious problem
for them. At one time they had[1l6 mobile units, in 1977 they had 10,
and after 1978 Fhey woula have ouly 7. With the beginning of enrollment
decline they were able tc create for the first time art and music rooms

{n all or most of the schools. In a 1980 interview, Supt. Scott pursued

this theme:

On a positive side, curriculumrwise, it. has permitted us
to have a bit more flexibility within the curriculum.
We were really overcrowded, using 16 mobiles, no art or
music rooms. . The music feacher pushed the piano down the
'hall and the art teac pushed a shopping cart full of
art supplies from room to room. Our instructional materials
centers were exceedingly small--in one case it operated out =
“of 'a gym balcony. T e e T ST T T T
As a result of declining enrollment, we were able to provide
adequate facilities in all buildings; and in two cases we
breached a wall and doubled the size of the instructional
‘materials center. And in the curriculum offered, because of
reduced c¢lass size, we were better able to me=xt the individual
needs of kids by .small-grouping. Before, 20 were considered
a small group.

In Arcadia Districﬁ, which has only recently begun experiencing -
declining enrollments, and which is in good financial shape, Supt. Jackson
said that a positive consequence of decline has been better utilization

of buildings, and added:

Early in the district's history we were tight for space.
Now class size has gone down from 32 to 24. Many buildings

_Mn___,,"had#beenAbuiltgfor,basics::nOW;yg,hgggmg_glggwggzr;he

educational program--rooms for .learning centers, art, music
rooms. We can expand our learning centers. Financially,
we've been able to buy supplies—-now we have space. Decline

eases up the space problems. . . .
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However, a Karlin district principal stated that- a negative
consequence of decline has been that there were "buiges" at certain
grade levels, yith more studeqts at those levels thaﬁ above or below
them. This made it difficult to plan and allocate resources from
year ;o year. Persoﬁnglvwere frequently transferred, which was dis-
ruptive for both faculty and students._

A Camden board member said that although art, music, and physical
educatioﬁ were cut the most in coping with decline, in some ways these
very programs had benefitted by declining enrollment. With fewer .
classrooms in use, he said, extra rooms could be dedicated to specific
uses such as ért and music; art teachers wouldn't hévg to moye around
from room to room. A Camden teacher agreed that a good effect of con-

i

tractjon was the freeing up of rooms to serve as base rooms for specialty

 teachers, such as art and music teachers.
But other participants see a negative side to having fewer students
in the schools. A Camden principal, Mr. Stone, said that fewer children
meant less flexibility in organizing programs in a school ;uilding.

Such things as tracking on the basis of ability became difficult, as
well as the matching of students to teachers compatible with their
personalities.and béckgrounds. He much preferred the flexibility of a
large building withyseveral classes per grade. It also became more
difficult to solve scheduling prablems of special subject teachers who
might have to split gheir time between several buildings when enrollments
dropped. Special subiécts, as well as aft~r—séhool activities, often
suffered in quality when there were fewer students. When en%ollments
slipped to the point that multi-age groupings had to be intrdduced, at
that point the education suffered. Dr. Stoﬁe was happy that they closed

S

schools when they did.””

. 139



114

While an Arcadia principallcorroborated his superintendent in
describing the easing of space limitations with declining enrollment,
he went on to say that class sizes have risen in his district as a
result of feorganization, and added the following:

The other effect CBesides financial straid] you have.

is the fact that you're dropping the number of classes

at each grade level. What happens is that your.possi-

bilities drop. It reduces your flexibility as far as

student grouping. It also reduces your main-streaming

possibilities. You have special ed. students and you

want to mainstream them into class. It's hard to main-

stream into a smaller proportion of normal kids. That

strains the classroom teacher.

An Alton principal,. Mr. Caf;er, said some parents thought that the
district was combining classrooms to save money when the real reason was
that classes were becoming too small in certain buildings. If classes
hac not been combined through school closings, he said, there would
have been some classes of 12 or 15 students.

A problem with declining enrollments seen by several school officials
is, as a Camden board member, Mr. Darby, pointed out, that the curriculum

is tied to the enrollment and the smaller the district gets, the fewer

alternatives the district could offer.

3. What are the Social Consequences of Retrenchment for Students?

One result of school closings can be an easing of residential iso-
1atioh of some children in the community, especially ﬁhose who may be
located in neighborhoodé characterized by strong class or ethnic
differences from other. groups in the distric;. A Weston school board
member, Mr. Wegner, from the isolated and lower SES (and partly Hispanic)
Stratford neighborhood of his district, said: “"In some cases I think
that the closing of schools was good for thé children--for them to get

out of their own domain and mix with other kids from other neighborhoods.
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"The seventh and eighth grades were moved from Stratford several years
ago and I was thé first for -it."

'Mrs. Kloss, a parent active in Weston District affairs, had the .
following to Sﬁ}.about the effects of schooi closings on district
children:

 When .enrollments.are shrinking and shrinking, the little kids
. get landlocked--they get locked in with the same group from

kindergarten through the sixth grades, which limits the -
scope of their growth. . . . I see it as a very favorable
move. . . . I said in a famous speech {during closing hearings)

that "we are not ten islands--what affects one affects us all."
The kids are adjusting much better than the ‘parents, and the
kids pick up the parents' attitudes; but when the kids have

a couple of years to adjust, they have a better scope of

things when they hit high school. Stratford kids were
especially landlocked. Stratford was K-8 until it was

reduced to K-6 a few years ago so the junior high age kids

went to Oxford. That meant they got more exposure before

they went to high school.

. ~Weston board member, Mrs. Little, when asked about the consequences
for the.children and the educational program, said:

Some -think you only need to teach them reading and math
and that's enough, but I know that exposure to art and
musicX}s important. If there was talent there, they
could 'grab onto it. The gifted program should not be
affected much because it is state funded. I don't know
how much of the band program will survive. We will lose
much of our after school activities, and that's important
for some kids because that's what they do best. Student
councils are run differently in each school, but the
premise is that students are allowed to participate in
responsibilities and decisions abouti@pnces, parties,
year books, fund raising. That could be all cut back.

A progressive ex-Trenton board member emphasized the socially
negative consequences on children of cutting back school social services.
He said that ﬁis district cut ﬁack first én nurses, social workers, and
counselors; and "the childreﬂ ﬁeed that mdfe than reading and writing

in today's environment."
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A Trenton parent, Mrs. Udini, also described what she saw as
negative effects of decline on children--both academically and socially--
and how parents' attitudes affect how children percéived decline-related
changes:

(loss of state aid) has most hurt the children. In my

capacity as lunchroom monitor we have cut back from

four_to two monitors. .This has led to more problems

because it's hardér to’ give individual attention, =~

especially to shy children. . There's not enough of us

to go around. Also materials and things have been cut

back. There have been cutbacks in music and art pro-

grams and team Sports have stopped. That makes it bad

on the child. This can increase the problems for the

slow child. . . : :

Well, without money or funds, 1 mean, you can only work

with what you have. The children have felt it--knowing

that this is not given to them anymore. The child is

not interested in coming, to school when they hear it from

the parents that the money and programs have been cut

back. It has given them a different attitude when they

hear about all thé monetary problems. . . . The kids know

that there is nothing extra for them anymore. -

A Camden principal, in describing the loss of flexibility in
organizing programs accompanying declining enrollments, mentioned that
there was less socialization of children in a smaller classroom. A
Camden teacher said that the busing made necessary by the closing of
schools was hard on children, especially in bad weather; with busing it
was no longer possible to give children individual attention after
:school.

Mrs. Feldman, an Oakton parent, said that consequences of closing
schools for children are '"separation from friends with the drawing
of boundary lines, split friendships, as some are sent to one school
and some to others. The trauma my kids felt oniy lasted a week, though.

They're more adaptable.” Another Oakton parent leader, Mrs. Riley, said

that "the kids have handled the cut-backs better than the parents."
/

’
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But a Weston teacher said that as a result of program'cutbacksland the
return to "education of the masses, ' ?the kids ere in turmoil because
they hear what their parents say and they tick up the distrust and lack
of respect for the system. They say at home that it's the teachers'
fault, but it's not." B
,The,Arcadia.superintendentjHMrhfgeegsegj.sélq“thet ??.V??L9°t "aware
of any problems klds themselves have had in making the change. . . I
have had problems with parents——especially when a principal is changed——
‘but not with the kids per se. "And even with individual kids it's often
the parents' reaction we're getting." - The Northview superintendent,
Dr. Lloyd, said that the main effect df reorganization and closihg ef
schools in response to decline on the children was that it had broken
down neighborhood lines. The children were socializing along cem@qhity'
rather than neighborhood lines. It had broken down ethnicity, he said,
and that was very positive. And a Greenwood pareht, Mrs. Jones,'said
that, although she_didn't see any‘positive consequences of declining
enrollments, other peeple she knows sa&, "When classes are small the
children are easily identified and known. The principal knows every

child and is on top of everything; ‘People think it is a private school

because of its smallness."

4. What are the Relationships Between Mandated Educational Programs
and School Contractions? '

One area in which most involved‘peeple agree the delivery of
educational services has been affected by declining enrollments and
finances, taken together, is within special education and other mandated
programs and their relation to more rreditional mainstream educational
programs in the public schools. Yet there is_strong disagreement on

just what the effects of decline have been on iyi?? programs and what

Ky
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the shifting of relationships between special mandated and regular
curriculums has means for the education children are receiving.

Are special education and other mandates insuring the survival of

" programs sorely needed by the minority of children with special problems

in learning, languages and so forth? Or are they hindering school dis-

~tricts from concentrating scarce resources where they can do the most

good? In other words, do resoufces aimed atbépéciél.ééaéggi;nxgﬁf;ifijﬂi:<:?L
take away resources from mainstream programs which are the true cére,

societal mandage for the schools? Is this funding (or partial andl
ingsufficient funding, according ﬁo-them) withodt local control preventing
those who care more about balanced budgets i;ﬁ/cost-cutting'than educa-
tional quality from seriously damaging the schools and the special

programs needed? Or are these mandates from above actually distorting

the school organizations' ability to prepare child:en for what lies

‘beyond' elementary school by improperly designating which children

belong to such programs? And is the professional and career structure
of the_teaching profession being altered in harmful ways by the impact ,
of special education funding on the occupational structure of teachers?

The answers to these questions are complex and sometimes contra-

dictory, énd they are related to ome anothé;Min cdﬁfusing ways. For
instance, some educaﬁbrs clearly see themselves fighting against board.
members Who care or understand little about education except for the
bottom line 6£ wgaﬁ it costs the taxpayers—-fighting to save what they
congider to be vital programs threatened by cﬁtbacks in the face of |
fiscal and enrollment decline. In thié Qiew, some of ‘these prcgrams
can only be saved by mandates from state and federal governments

requiring school districts to provide them;j they would surely be

eviscerated or eliminated if fiscally conservative board members had
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their wa§. Other board members, parents, and even administrators agree
with some citizens that what théy.had as children in school waé gnod
enough fof ;hem, so why isn't it good enoush for kids today? Or they
say, "I,haé to read and write in English and that's how I learned
English and was ablé to get a job. Why do we have to provide them with

‘Hindu (Yugoslavian, Spanish, etc.) teachers? Why shouldn't they be

N in the IEgulAar classes learningEnélish‘;hile "théy léar‘n‘ everything e e e b

else?"

Nowhere are the differences in perceptions by different categories
of actors of tha consequences of a period of contraction on the quaIitf
-of education more clearly aeen than in the analysis of the effects of
state and federal mandated programs on the efforts of school districts
to adapt to these new conditinns. And nowhere are ﬁhe sharp differences

" - in perceptions over Eﬁégg decline affects educational quality more

graphic. Some of the differences in perceptions appears to be due to

’
!

the varying philosophies of education and the role of schools held by
participants and observers; some may be attributable to the variation
in positions held by these persoas in the schools and communities.
On one end of a continuum of notions about the role of schools
vis-a~vis the community and larger scaiety is;that most often seen
" in lower SES districts in our sample:A the belief that schools ought
to concentrate their limited reénurces on providing basic skills in the
fairest distribution of effort, money, and other resources to the
Vgreatest number of studentsj that is, aim what you have at the average
child ann give everyone else equal opporﬁunity to take adyantage of
what 1is offered. Good examples oé this attitude about the schools come:
from Trenton district. In describing the consequences of decline on
aducational quality, Trenton Supt. Watson made the follnwing‘comments:

o
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In fact the problem is not for us declining-enrollments--
everyone is experiencing decline--but financial problems.
It's the mandated special programs that cause .2 lot® of
problems. First, the pendulum swung in the 1930s toward
programs for the retarded, then after Sputnik the pen-
dulum swung towards special programs for the gifted; now
'it's swinging back to programs for the handicapped. (Here
his voice took on a tone of outrage.) But what about the
average guy? The mayors, people like me,*the blue collar
workers--the backbone of our country comes out of the
average students. Where are the special programs for

__them? The government says, "Just institute -these programs
and we'll find you Some money." “1'tell you I am not going
to listen to promises from the state anymore!

There is in the Trenton superintendent's anguished cqmments a sense
of betrayal of the common man, of the majority, by those outsiders who
bend the shape and function of the public schools to accommodate the
supposed needs of the minority, c¢f the uncommon. Not only is the edu-
cation aimed at the average child suffering, but the distertion of the
public schools by special educat ion mandates and other impositions
from state and federal governments are, in this view, threatening the
survival ‘and shape of the public schools.

Board President Adams, like the Trenton superintendent, blamed much
of the problem on government mandates: ."The state is going to have to
come up with money or stop mandating programs. Our job is not to feed
the kids but to educate the kids." A Trenton board member expressed
his worry about these issues in relation to decline:

We've chased more kids out of public schools--the middle

income kids mostly-—into parochial schools. With more

decline we'll end up educating just the poor kids who

need special programs and social services. Within fif-

teen ‘years we'll just be educating the poor kids.here.

If we get tuition tax credits we'll have a single class

educational system--just teaching the poor. And many

of the poor are children of just one parent, who have no.

time for involvement in the school district.

One positive thing I could see coming out of this for the
district--like I was brought up in the Pilsen area. There
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- if you spoke Polishzor Slovenian you were required to
go to a parochial school and learn English. The burden
o of bilingual education was put on the parochial schools
at .that time. Polish and Italian speaking nuns taught
our generation how to speak English. )

Directly opposing this view is that bf a former president of the

Trenton teachers union:
In this year alone, the children.are suffering because
of a lack of teachers' aides. The audio-visual program
has been curtailed because of the librarian cutback--
the library is .the hub of the audio-visual program.
This is killing kids who need all sorts of special
attention. We have Albanian and Yugoslavian bilingual
kids, as well as Hispanics. So teachers can't give
them the time--and this is in a time when kids need more
special attention than ever before—with all the
temptations and complications in society like suicides
and a high drug rate.

A Weston teachers union leader, Mrs. Casper, expressed the fears

of many teachers about the move back to basic .education for the "average

guy 3

The consequences (of declining enrollments} are that

there is no more counseling program, only a basic remedial
program, and a more lax gifted program. The main programs
- are now back to basics, the education of the masses. CShe
laughed here.) Again, education of the masses, that's what
it is. ... . In the educational program itself, there's a
lack of individualization necessary in education today.
Also, there is a lack of foresight into education, I think.
Everything seems to be.going backwards, squeezing more kids
into a classroom. I don't believe back to basics is where
it's at--it's just a way of saving money. Basics are always
there. This back to basics is a hanging on to the old ways
they cannot give up.

Others argue that there has been a shift by some educators to make
these special programs an excuse for not really -coping with learning
and_development proBlems in ways that help to integrate these children
,ihto the mainstream life of the school and community. A Trenton board

member put it this way:
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I'm mad at the special education program. It's a dumping
ground. If a teacher has a problem with a child, she no
longer handles it. If a kid is disruptive, they dump -
them in special education. And here parents are S5O
buffaloed by all this educational jargon-—parents can get -
scared and run away. ' ‘

Although Trenton District belongs to a special education cooperative, :

no Trenton official or parent mentioned it in discussing mandated pro-

grams pro or con. On the other hand, in another low SES district--Alton--
board member Bukowski said that he didn't think mandated programs caused .
any great problems for his district, since Alton was already in a

special education cooperative and had been providing already the pro-

hY

grams mandated by the state.

Because of their being mandated, special education andffelated
programé have a more complex relationship to decline than t%at of theig-
mere persistence while other programs are being cut. Thg ;pening up g%
space in formerly crowded school buildingsvas a result of ﬁeclining. |
enrollments encourages the creation of more special education prog}aés.

For example, Supt. Howe in Smithville noted that before decline~sét;in

a few years ago,. there was a great need for more space, but that/ as of

i
i

1981 they can use their newly emptied space for activities that/eqhancé

the programs: ''The problem now becomes what to do with excessfsp%ce.

H

We haven't encountered that yet, due to special education progrgﬁs and
early childhood programs. We have found alternatives to decliqé."

A Smithville principal agreed that his district:
hasn't really experienced any problems yet. . . - Maybe ’
the elementary schools are a little harder hit, I don't
know. At the same time, the amount of special education

students has increased dramatically. . . . Also, we're
getting a different type of student: 37% of the-kids

in this school are from families who've had a change of
parent—-that isn't like it was ten years ago. . . (D)}ecline
would -enable teachers to give more individual attention

to kids--that would be especially helpful for kids with
low reading levels due to the socioeconomic level of life
experiences.
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Weston district had become very overcrowded dufing its period of
growth in the late 1960s, and the decline in en?ollment of the 1970s
actually eased their problems for several years. Resides opening up
room for insﬁructional materials centers and making possible small-
grouping to meet individual needs ;f chiidren, the gpecial education
program underwent-a large expansion after ‘1969, largely due to mandates,
but also in anticipation of needs beforé they were mandated. Supt. “Scott,
in a 1980 interview, made the following comments on special education:

. . . Another area--and it's tied in with decline--is
with Public Law 94-142 and the Illinois Special Educa-
tion Act/ which mandates services for special education
children. .This area has grown tremendously in this
school district, partly as a result of law, partly as
‘a result of declining enrollments. In the peak year

of 1971 we had three special ed. classrooms. Today we
have (he though a moment) four, eight, I believe next
year we will have fourteen rboms for special ed. That's
not (the special education co-operative] children from
our district. . .

The needs of these children were not being met in 1971--
the population has not changed. We are better at iden-
‘tifying them and providing assistance to them now. This
has utilized more space in the face of declining enroll-
ments, so this has been a definite improvement in our
instructional program. '

When asked if he though the special education programs would have
grdwn without decliniﬁg,enrollmgnts; Supt. Scott replied that ''they
would have, but it would have required additions or new buildings. . .

or the (special education) co-op would have place# them outside the

4 -

district--aéd.within the co-op to'whicheve;hdistr\ét had rooms. But as
it stands,.we are talking about the expansion of {pecial education_
within the district.” !

Mr. Gaborelli, the Oakton Director of Staff:and'DeveIOpment;

explained his view of the relationship between mandated programs and

decline in Oakton District, when asked'if the growth of mandated
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programs, such as special education, had created a pfoblem in maintain-

ing other programs:

That's a tough one. Ultimately, no, but with some reger-
vations. . . . Things are confusing there because we are
able to apply for matching monies, so the cost isn't as
much as it looks on the rolls. A person writes a program
in order to get as much funding as possible, and then hires
a person certified in those ways. '

I don't think that it was an either/or situation here. It
was so bad they had to do something to everybody,. and for

the first time this year, special education support personnel
were cut. But|I would say in comparison with other special
areas, special|education was cut 10-15%, while art, music,
etc., were cut 50%. But it's penny wise and pound foolish

to cut a great deal.

A different view of Oakton's special education program came from
board member Roth:

Special education throws a whole new problem with this,
situation (program cutbacks). Only 5% of our school
population are special ed. students but 30% of our teachers
are special ed. teachers. The state mandates these pro-
grams and says that we need an aide if we go to twelve in

a special ed. class. While some special ed. classes need
that aide, some don't. There's no room -for flexibility here
either. $6,250 is paid by the state for the salary of each
special ed. teacher but nowadays that's only 1/3 of a
salary. This is costly with declining enrollment when we're
not getting enough aid because it's based on the average
daily attendance. . , m

The president of the Oakton teachers union described the relation
. ‘ ot - o :
between special programs and contraction this way:
4 . A ERl "
Decliqé has affected the quality and quantity of programs.
Agﬁa response, our school district has gone toward special
education, which is better supported by state funding.
For instance, I'm in Title I which is completely funded _
by the federai‘governﬁent——which is the direction our school '
district has gone. School districts in this state are not
equitably ‘funded at all. They need to spread out commercial
tax funding moTe. :

~

Mr. Holland, a Camden board member, was emo%iOnal in his appraisal

of the effects of'financiél‘stress op_his district. He cited the poor

present- condition of the curriculum followiné the eliminaéion of the
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gifted program apd other cutbacks, and s;ateé.that all af the ghings which
had made Camden school district "special" and had attracted him to ﬁove
there had disappeared.{;He felt'from personal experiences with his
‘children that the district was locked into a Qefy conséryativé curriculum,
-which needed changes. With the special educatioﬁ mandagés, the program
for gifted children tended to gét cut back while the programs-for the

slow learners were'mai;tained.

Since gifted programs are not mandatgd, ﬁhey——like programs for
thg»average child——ma; be seen to suffer at the expense of mandated
programs designed for slow or problem students. It may be that the
appearance of mandated special éducation programs persisting while othjr
prog{gg;. more valued by many parents and educators, are cut back in the
Face of decline is as much responsible for the opprdbrium attached.- to
them as any rcal‘hind:ance,ﬁhey may have on the deliverance of main-
stream educétional services. .

" Another Camden board member, Mr. DeCamp, said he did not think thét
recent federal and ;tate mandated programs in special educationvhad
affected the.éistrict adversely; Camden had long been:%amous'fOr its
special education programs- Soﬁe'people did not undersfand'why the
district'continued to spend a lot of money on special educatiéﬁ when
they ;ere cqtting programs-in sther areas--they didn't undeﬁstand‘it
was mandated now. Since the gifted programywas dropped several years '
ago;‘he said, people would no lqnger be moving to'Cémden to take

advantage of it.* Mr. DeCamp-did not think many people in. the community

] s,
felt that programs in language, art, and music were that important for

’

_ *The gifted program was reintroducdd as a volunteér;run program
shortly after this interview, in the fall of 1979.
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children; but he felt cutting back these programs did in fact hurt
children. 4nd another Camden board member, Mr. Hoffman, thought that

mandated special education programs had put a hardship on his district

because Camden: already had a very good special education program.
Similarly, in the Northview district, board member Schumann_thought Cy

that the growth of épecial education had created a very expensive bro—
. . ’

gram and put requirements on the SchOOl.diStrict that take away from

funds for other programs.
é .

5. What are the Consequences of Declinme for Teachers and the Tedching
Profession?

In all our sampfe districts which have experienced program cutbacks,
one of the most commonl§ mentionéd consgquencés anéhthe adverse effects
on teachers. Here, more consistently than‘in their perceptions of
effects on the actudl quality of education received by children,
participants see a decline occurring in the'qugLity of teaching staffs.
At first glance, this scems contradictory: How can teaching staffs be
damaged without damaging the quality of education? Part of the answer
may lie in the "loosely coupled'" nature of educational organizations
(Weick, 1976). But part of the answer also seems to lie in the common
feeling that, although teachers have had to absorb the brunt of con-
traction at the level of their working conditions (including job
security), teacpers have striven to maintain the quality of th§ class-
room in spite of the negative pressures of contraction. Teachers are
having to work harder with less, but most of them are thought to be
dedicated enough to do so, at least in the short run. Yet, the effects
of decline have adversely affected their job satisfaction and the

occupational structure of their profession, and this may well have

harmful consequences for public education in the future. The single,
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most often mentioned negative consequence of decline for teachers is
lowered teacher morale, followed by changes in the character of teaching
staffs as a short and long term result of lowered morale, job security,
and job satisfaction. Understandably, teachers mention damage to
morale, job seéurity, and job satisfaction more often than otﬁer partici-
pants; administrators more often bring up con;equences for staffing of
schools. But all catégories of obsérvgrs‘and“pa;ticipants agree on the
possible short and long term harm retrenchment has done to the teaching"
profession. l |

In spite of the argument that teachers ma& suffer during decline
while students‘may-not, there is an inconsistency in the perceptions
of many of those interviewed on this point that is consistent with the
theory of "loose coupling":' Thére is a tendency for people to agree on
the adverse effects of decline-related decisions on téachers, but fto
disagree on what this has done to the education children are receiving.
A good example of this inconsistency\comes’in the responses of Supt.
Scott of Weston district. He stated that the quality of programs” had
not suffered so far in his district; achievement levels have actually )
‘been rising since their peak enrollment years and "in spite of
declining enrollment, in spite of the reassignment of teacﬁérs, achieve-
ment has been maintained or improved.'" But shortly before making these
statements, Supt. Scott described just how the teachers had been
adversely‘affected, and how the occupational structure of the teaching
profession was being altered, due to declining enrollments and funds.
It is worth quotiﬁg his remarks in detail, becau;e they touch on most

of the major themes and provide a general framework for analysis of

this -problem:
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[Another} negative consequence of declining enrollments,
certainly--definitely--is the staffing problem. . . . Up
through our growing years it was not uncommon to hire
thirty-five or forty new teachers per year--the highest

we ever hired was sixty-seven teachers one year. We used
to put them on a bus to show them around the district. An
advantage to hiring teachers is that you're constantly
bringing in new ideas and techniques with new people.
Teachers are great imitators and copiers. Mrs. Jones who
has been here eighteen Yyears will copy a new technique
from Mrs. Smith who is in her first year. So we w&re
getting staff improvement simply by accident, and that was
good. Plus we made it a point that we tried to hire
teachers from as many different graduate schools as we
could--out of state, etc.—-—-to get the variety of training
backgrounds available.

We have not hired a new teacher since (he paused to think}
——gince 1973. Now we have hired special ed., art and music
teachers; but to go out and hire a first or fifth grade
teacher--we have not done that. I see that as a definite
disadvantage. That incidental improvement ceased in 72-73.

As these factors in teacher contracts have progressed, I
see further evidence of potential for less effective instruc-
tion in the classroom because as we reduce, we have to call
those [laid off} people back when we get a vacancy. They
may be qualified but not for that vacancy. But then if we
had a second grade teacher who took maternity leave we were
not likely to rehire her for a third grade class. We were
zeroing in on their level of specialization. But as things
tighten up, okay, we would hire them in the entire primary
area. But today--okay, as an example, I have a teacher
resigning, an upper grade math teacher; and I am going to
call back a teacher who has 21 hours training in math but
who has never taught math. She'll be teaching six hours a
day upper math. This is not unusual in a call-back
situation. Yes, they have to be certified. It's not
inconceivable that a person who has only taught the sixth
grade will be called back to teach kindergarten with no
knowledge of how to teach at that level. Declining enroll-
ment has brought this around. 1It's like bringing a Model-T
mechanic to work on a 1980 car.

As another example of decline we instituted in 71-72 elementary
guidance counseling--we implemented five positions--and four
out of those five were Weston district teachers who were
trained in guidance. In 1977 we had to eliminate guidance
counselors. as a result of the Citizen's Committee recommen- -
dation and declining enrollment. Because they were tenured
they had to be placed back in the classroom--not that they .
were less dedicated, but they were less effective.
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This has a similar effect on teachers concerned about their
future. They see little or no opportunity for advancement
in this district. We have lost some good teachers simply
because of that. Teachers in their early or mid thirties
who see no place left to go in their career and who don't
want to moonlight the rest of their working lives to achieve
- their goals. We just lost a -solid, excellent teacher to
the business world because, he said, "I can't cut it forever."

So there's no incentive for teachers to improve in a positive
way. Instead they have improved or qualified themselves in
a defensive kind of way--my phrase. Teachers realize because
we have cut teachers up to eight or nine years experience
and because the only new ones hired are in special education,
these teachers have gone back to school and become qualified
in the area of special education. But--and this is why I
call it defensive--they--several, not all--have refused on
their own to file with the Illinois Office of Education their
transcripts to qualify them to be a LD teacher, for instance
until such time as they are going to be cut. Then they will--
" until then hanging on as a fifth grade or p.e. teacher--then
they will file their certification and say, ''Look, you have an
opening and I am qualified with seniority." And they are
right. They have a right to job security.

I don't consider this additional schooling to be a positive
“ind of thing, but simply job protection. Because they have
not filed immediately like they would for principal certi-
fication, for example, where they'd file that same day. I
throw a question mark up when I have to assign one of these
teachers, because I'm not sure that that person wa'.cs to be
here. But he wants to be here rather than unemployed.

This is changing the relations of persons to their jobs--
since they are sitting there with a transcript in their
pocket but they really don't want to be there.

. . . When we had an overabundance of teachers, the state
cracked down on certification. They did away with waivers,
ete., and as a result it is very exacting to be certified
for a specific area. This will change--the pendulum will
shift like back in the 60s when a four year college person
could get provisional certification and teach. High schools
will feel it before elementary schools, I definitely believe
that. I do see bright young prospects leaving the teaching
profession.

In an interview in 1980, the acting superintendent of Oakton,
Mr. Scalio, closely paralleled the Weston superintendent in his analysis

of the consequences of decline on teaching:
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With a more senior staff, there might not be as many
teachers who want to do extra-curricular ggtivities.
Physically, mentally, teachers are not in that state--
N they are getting older. Also, as the staff becomes more.
\ senior, they get more set in their ways, and the compe-~
\ tition of young blood is not there. To a good teacher it -
\ makes no difference, but team work is important to many
\@eachers to gain competence--and now there's less of that
there.

Also, with the state of the economy, teachers are going
back for more education, -but not necessarily in methods,
etc.--in things that will help the children. But they are
going back to be certified in things that will protect their
jobs. An example would be a French teacher learning to
teach reading courses, math, or science~-subject areas that
their seniority will allow them to move into. This second
certification is going to protect their jobs, so instead

of a French teacher teaching French, we'll get’ French

minors who have used their seniority to bump.

From the perspective of these two superintendents, the major effect

of contraction on teachers has been: (1) the loss of infusion of "young

blood" into the profession, loss of good younger teachers, and the aging

of the teaching staff, which has meant a lowering of energy and inno-
v;tive approaches being infused into the classroom curriculum; (2) the
shift of teachers from their major area of competence to secondary
areas more likely to be supported during cutbacks, which can mean a
loss of teéching competence across all fields as teachers with greater
seniority move away from teaching their specialties and "bump"-more

competent, but newer teachers in more protected subject areas; and

(3) a greater concern for job protection than for imﬁ?bving-skills in

‘ways_meant_primarily to help chilgren. A fourth major effect of decline

on teachers which these two administrators failed .to mention, b;t whiéﬂ>
almost all teachers interviewed mentioned, is the sharp lo&ering of
morale in districts wﬂich have made cutbacks in response to éontraction.
All of these effects are directly relatea to the firing of teachers

as a way to cut costs and trim back programs in response to enrollment
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and financial decline. Cutting\back curriculum in extra-curricular

activities, closing schools, reo}ganizing grades-féll these are often
. N .

. N
’ synonymous with the reduction in force--or "riffing"--of teachers,

especially from the perspective of the teachers themselves.
Let us examine other interview responses pertaining to the four
major points raised here:

1. Loss of younger teachers entering and staying in profession.

When non-tenured teachers and even lower-level tenured teachers are
losing their jobs, and 1ittle hiring of newly trained teachers is
occurring (and what hiring there is often holds little chance for tenure),
it is not surprising that young people in,coilege are not flocking to |
be trained as public school teachers. Many educators have bemoaned the
lack 6f highly qualified people now moving into the téaching proession
while many of the most qualified youngervteachers move out of the pro-
fession. These people are also_disproportionately those trained in

the hard sciences, math, and engineering who can find much higher paying,

" and sometimes more secure positions outside of education in government

and industry. There is a related lowering of the proportion of male

teachers in e}ementary schools--never high--which some see as having

harmful effects on the socialization and proper development of children.
Some connections of these problems are brought out in the following
comments by a Smithville principal:

-I'm afraid of good~peop1e,leaving,education—rit’s@;heAgQQdd_
ones who are frustrated. Kids are more difficult and then
the rewards aren't there and hassles abound. . . . Teachers
have “o be motivated and creative and in losing them we're
losing the best part of our system. . . . 1 see as the number
dtops the salaries will drop again. In our team concept
presently each team has a man. If decline results in cuts
we'll lose even those men.
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Tbe loss of younger teachers joining the staffs of schools while
other younger teachers ,already on the staffs are being cut, means a
double effect on the age-structure of the teaching profession. A WEStOni
board member, Mrs. Littie, echoed this theme in stating that the teachers
are the hardesﬁ hit with decline; and while the Weston staff was still
excellent, they were losing the youngest and most energetic teachers.
"You don't get left with the cream of the crop" following a feduction
in the size of the teaching staff, as an Oakton board member put it.
Also, as pointed‘out by the Director of Staff and Development, although
Oakton district had solved most of its financial problems by 1980, the
potential to rebuild.was compouqded by the fact that they had released
most of their youthful staff.

Some parents and school officials blame this trend not only on
decline per se, but on the teachers unions' success in instituting, at
the state level and in union contracts, provisions for forcing the
school districts to make reductions-in-force .through seniority guide-
lines. Thus the static complacency some see in older teaéhing staffs
is due to_the tightening of tenure control through effortshby the
teachers unions. A Camdeﬁ‘district board member, Mr. Daniels, feared
that pending laws being considered by the state}legislature WOuld

exacerbate this,and that a problem with decline is the failure of the

district to be able to keep new téachers and the consequent aging of

the teaching force. The fear here of the parents andiofficials is ther N

loss in total quality of teaching performance. As Mrs. Feldman, an
QOakton parent put it: "I do not believe a teacher for having been
here for ten years is necessarily a good teacher. But because of

seniority many fine teachers lost their jobs. There should be a {merit)

system.'

, o 15¢
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A Karlin ;rinciﬁal, ﬂawever, said that a positive consequence of
"decline has.been a sharper-iook at the quality of tgachers.‘ The
district was able to increase its standards for hiring teachers, and
the staff is now more stable. Before decline, most of staff turnovér
was due to personal reasons. With decline there seems to be less
turnover, and there is ''a more étable population of professionals."”

The more stable staff has been good for the educational program in thaﬁ
less turnover means that teachers have "a longer history from which
to plan."

In general, though, there is fear of a loss of ihnovation, youthful
energy, and the bonds of understanding possible with more experiences
in common between children and younger teachers. Although a Camden .
Vdistrict parent said in her interview that she did not ﬁhink there had
been any adverse effect on the quality of their Educationil programs
due to deciining enrollment, she thought thatAwith the tenure and
seniority rules some of the best teachers had been lost, and from the
parents' point of view, a ''merit riffing" procedure would be -better.

In one of our upper SES districts, parents and officials are pleased
thaﬁ, through collective bargaining, they instituted a merit riffing
system for teachers several years ago, gée which was unaffected by

more recent legislation because of a 'grandfather clause."

2. Occupational shift in areas of épecialization on part of
" teachers.

The excerpts quoted above from the Weston and Oakton superintendents'
interviews illustrate this consequence of decline very well. A Camden
teachers union leader corroborated this description of the shifting

of teachers from their major areas to their minor areas of specialization.

She attributed it not to motivations of job security, however, but to
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the fact that with the reduction of teachers in her district and the
consequent reduction in the variety of speciali;atibns represehted in
the remaiﬁing staff, teachers were having‘to teach courses in their
minor area of specialization as well as in their major‘area. She
acknowledged that, because of this, they were more likely to take
graduate courses-in their minor areé (and by implication, get less
training in their major areas) .

A Leland district princiéal, however, said that a resulﬁ of the
reorganizatidn’énd conéolidation of the district in regponse to decline
was that many teaqhgrs were given the oppo?tunity to "get back to their

' Whereas with declining enrollments many

strongest subject areas.'
teachers had had té take on a course which was not in their subject
area, concentrating all of the students in one grade at one school
allowed them to teach only what they Qanted to teach.

A tactic sometimes used by districts to avoid at least the appear-
ance of cutting more peripheral programs, such as arf, music and p.e.,
which are mandated by the state but not considered core curriculum
areas, 1s to move these activities into the daily schedule of the home
room téacher'and eliminate the specialized teaching staff previously
responsible for providing these services. The Oakton school board
president, Mr. Thomas, said that despife the cutbacks made in art,
music, p.e., and librafians, "for a while yet we are not likely to
get into the hard core of the classroom. .It is the posture of the
board not to interfere with teachers, butvcutbécks may put hardships
on them by cutting special aréa teachers and putting more burden on
the regular classroom teacher."b Se&eral informants remarked Bn their

misgivings about having stiff old teachers leading children in

classroom exercises as a substitute for separate physical education
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classes taught by specialists.

3. Emphasis on job security over quality of edugation delivered
on part of teachers. |

The changing internal organization of the schools during decline
has meant a change in the incentive structure for teachers, according
to the Weston and Oakton superintendents and other participants. A
Camden board membe.r, Mr. Hoffman, said that the starting salaries for
teachers were not as high in Camden as in surrounding districts, wﬁich
made it harder for them to get new teéchers‘as good as those they used
to get. He added that declining enrollments nationwide has meant that

teachers are less inclined to move and 'so the district is stuck with g

/

some poor teachers who would not move or quit. Oakton board member R9th

//
said that’in her opinion, Oakton has a lower quality teaching staff ‘than
/

surrounding districts because her district "was low on the ;2. r scale
' /

s

ten to twelve years ago when there was a shortage of teachexs,/énd we

- /
didn't attract the best ones.'" But, she added, raising the pay scale

/
. /
of teachers would not alone improve incentives and performance.
y

4. Effects on teacher morale and job satisfaction’

The overwhelming negative effect of decline—re%aéed decisions on
teachers, particularly according to the teachers themselves,‘has been
a general lowering of morale due to changes brought on by decline. A
Leland principal called the damage to the morale of the scaff in his
district ﬁhe major impact of decline. This consequence, of course, is
a result of the combined effects of decline on teachers. Job insecurity,{
layoffs, changes in the occupational structure of many teaching staffs-- .
all affect teacher morale. | |

When asked about the main consequences of declining enrollment

in her district, a Weston teachers union leader spoke on the effects
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of decline from the teachers' perspective:

Well, number one, it's really given teachers a real low
morale--very low--the worst it could ever be. Teachers
are the first cut with declining enrollments in our
school district. Children are the last thing they
think about. They say they do it all for the good of
the children but it's really the last thing they think
about. .

Of course the loss of jobs is a shame, but we expected
that. The worst thing is the loss in quality of the
education. Along with lowering morale, it has caused
fear on the part of teachers, a certain arrogance in the
administration leading to a power-hungry type of thing.
It's sad. We cannot work like we used to. . . .

The Weston teachers union president echoed this analysis of the

consequences of decline:
First, the loss of jobs--a to%tal of 96 teachers lost in
the last six years due to the layoffs. Some are able
to get other positions elsewhere. They haven't called
back but about twenty or twenty-five. Even if they do
get rehired, there is low job stability and low morale--
very low morale in the last two years.
.. . Idon't like to say it; but they're not 100% on/their
job, but it's a fact when you have such turmoil. 1It's low
teacher morale. They think, "If I don't feel good 1'11
just call in sick.'" Teachers are not feeling appreciated.
There is no incentive. -

. . . There is less time for special programs. This is

the start, okay, but eventually it is going to get to the

point; if the board has its way, of doing away with all

_ special teachers except the mandated ones, like p.e. The

iresult will be unhappy staff and a lot of absences.

Board members and administrators who must deal with teachers unions
in adversarial roles tend to see teachers as complaining unduly, while
teachers see tightfistedness and a lack of comprehension on the part
of district officials with whom they must negotiate contracts. A

“Trenton teachers leader, in describing the poor relations between staff
and school board and the damage caused by decline, said:

Those board members. on the negotiating team believe that

if there is a declining enrollment, there should be a
commensurate decline in tegchers' salaries. They don't
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understand that the district still needs the same
number of teachers if you're cutting back just a few
students from each class. Even .the janitorial staff
is a skeleton. Teachers are cleaning blackboards
when they should be working on their lessons. It's
embarrassing to admit but I've seen teachers ask the
janitor not to clean the floor on a particular day
so he could clean the blackboard instead.

The president of the Oakton teachers union, Mrs. Barzun, gave a
more psychological analysis of the effects of decline-related decisions
on teachers:

This is one of the consequences of declining enrollments:

teachers get transferred all over the district. For some

teachers it is an exciting time, but for some it is dis-
turbing. Some teachers need security, like in their
relationships with principals and parents. A lot depends

on personality. The administration needs more awareness

of that. They say, "You are next in line, so go''--

instead of getting someone.to transfer voluntarily. But

when schools close teachers are in limbo.

With the cutting of programs and the laying off of teachers,

there is just a general lowering of morale. We never know

from year to year if we will have a job. Last year they

fired teachers with eight or nine years teaching in the

district. Naturally that affects our negotiations for

higher salaries. They say, "We don't have the money."

We say, "Get it."

There are two kinds of teacher movement accompanying decline-
related decisions which appear to "disturb' teachers and harm morale.
The first is the moving of teachers from '"closed" schools to "open"
schools, and the second is the transportation of specialized teachers
from school to school during the day or week to provide services, sucﬁ
as library instruction, no longer supportable in a single school. The
first kind of move involves the strains of integration of two or more
partial faculties into one functioning unit, accompanied by the distress
of the loss of some teachers riffed in the move and no longer partici-

pating in the new arrangement. For many teachers, it also involves,

as it does for students, longer distances to travel from home to school.
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The second involves the rootlessness and sense of instability of art,
music, library, physical education teachers, etc., as they make the
rounds of schools during the day or week--and the added comblexity of
the job accompanying this change in teaching locations.

Other participants and observers--predominately in those upper SES
districts which have not had to cut programs as deeply as some other
districts or have been able to compensate by reaching out to other
community institutions--have seen positive outcomes of the changes on
the teachers. One Oakton principal said, "You understand this is a
well-staffed district compared to ‘most metropolitan gchool districts,
but we h;ve lost much of that; and-the extra time paid for preparation
of classes has been lost.' But another Oaiton principal said that
consolidation of schools and moving teachers around has had positive °
effects because "after a number of yeafs teachers 'get into a rut.h Even
explaining to new people gets you to thinking about your old programs
and you tend to. think how you might do it better.' | J

A Northview ﬁﬁard member, Mrs. Goldberg, said that the elimination
of neighborhood schools and theuconsolidation of schools in her district
""provides a more professional situation for the teachers; they are
better able to exchange ideas, for example.' Previously the teachers
did not ha&e that much contact with each other.J

Dr. Everett, a Greenwood principal, saw both positive and negative
effects of decline on the qualitf'of teaching in his district. He
thought the positive consequences of declining enrollment were that the
ratio of students to teachers had improved, and that it was now possible
to use the art and.music teachers better because of this. The‘negative
consequences are increased teacher militancy and fear for their jobs.

He said that the consequences for the children and‘the nature of the
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services delivered have Been intangible: there hasn't been a cutback

in educational programs, but/the teacher militancy may have had some
intangible effects. \He,sa}d they had lost good people in educatién
because of decline——they especiall& had losé the young people. Another
Greenwood principal saw a more generalsproblem of decline in‘Small dis-
tricts: When you have only one firsttgrade teacher'theré is no one with
whomgto plan curriculum and\share ideas. Finally;'a Greenwood board

member said that declining enrollment has created part-time jobs rather

than full-time jobs for teachers. and administrators within the district.

6. Is the Overall Quality of Programs and Education Harmed or Enhanced
as a Result of Retrenchment?

One of the most forcaful statements that the core educational pro-
grams do not necessarily suffer during decline came from Supt. Scott of
Weston district, in answer to the question of what had been the con-

sequences of policies or steps taken for children and the nature of the

educational progran-

At this point (summer 1980) I feel the quality of programs

here have not suffered. In fact, they have improved, and

this is not just a cubjective statement. I could point

to achievemsnt test scores that show the level rising

since the peak year. In fact, since 1974 to date, we are

~-nove the national average in every subject area in every
de -level. Se¢ in spite of declining enrollment, in spite
tile resssignment of teachers, achievement has been main-

vained or improved. w

The twc Weston principals interviewed agreed that the quality of

“ instruction iand educational programs so far has not been adversely

affected by declining enrollments. But one added that he saw no advan-
tages to declining enrollments--as opposed to a steady enrollment--

because t!.e problems were just the reverse of a'g:pwing district.

The jpeneral feeling among Weston board member's w?é?that up through

N

1980 the diszrict had been able to maintain educational quality through
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reorganization and groupings accompanying or preceeding closings.; But
aﬁ the time rhey were in;g;vie;eg, in late 1980, soﬁe were very appre-
hensive that program cutbacks under discussion might, indeed, harm the
quality of schools. Boaré president Wegner didn't "think it has had any
gdverse.effect on education itself, except for the possibility that
teachers are disgruntied." He thoughtthe ciosing of schools had been
good for some children socially, but he feafed the consequences of
decisions to be'made in early 1981:

The problems. that are arising is that the help of the
good Lord is needed to guide us in deciding what areas
should be cut first. That's what's going to happen.

A lot of kids' education is going to be dampened by
what's going to happen in the next few months. Cuts
are definitely going to have to be made in aEfew months.

You know, what do you cut out? Athletics? How many
kids are staying in high school only because of athletics?
How many great musicians do we lose? Artists? Children's
lives may be affected by any cuts you .make., Where do we
get the grace and guidance to decide what to do? (His

_ tone was very somber here.) It's a grave wresponsibility.

When Mrs. Tobich, another Weston board member, was asked about
consequencés for children aﬁd the nature of the educational program, she
replied:

Well, the children in our school system already have taken
cuts in art, music, and library. Some don't realize it
because ‘the child doesn't remember how many gimes pe went
to those classes, and therefore the parents don't&* There
have been cutbacks in the number of interschool and intra-
mural sports. Maybe it's so minimal children haven't felt
it yet, but from here on out anything we do 1is definitely
going to be felt. . . . But even though some say it's only
art and music--but that's what some shine at.

At Eton .they don't get recess or field trips. The only
thing is extracurricular activities--dances, sports—-and
they're not getting any incentive to go on in school,
especially the boys, and somewhere along the line they're
going to get something in their heads if they're going to
stay in school. It's a sickening thing: we are going to

~have to take sqmething‘away'and we don't know where to do
it so that it istnot going to hurt some child.
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I beiieve they have already cut into the gquality
of education. Even if they take away half a day of
art and music they are cutting the qualify of educa-
tion--not giving them more. Whether the children
realize it or not, they are being short-changed; in fact
they are. '

One Weston teacher's union lééder, Mrs. Matthews, had this to say:

Children are losing in the areas of art, music, library.
Gym classes were not supposed to be cut but there are not
extra gym classes every couple of weeks like before. 1It's
not going to happen the way they claim it is. Special
teachers, like librarians, are now travelling from building
to building.

i

When asked about any positive consequences of declining enrollments,

- Ms. Matthews answered:

There could be as far as improving the total educational

program of .the children--more services, more individual

work. They could do that with the excess of teachers

but the board won't consider that. They could have

taken an empty building and made a junior high program.

Years ago when they talked about reorganizing the dis-

trict the teachers wanted a real junior high program

where we could have home economics, indistrial arts,

fine arts. One person cannot do that.

We saw declining enrollment working for the betterment

of the children in the district, but the board sees it

strictly as a financial matter. Closing schools is a way

to save money. :

In deécribing the consequences of decline on educational quality
in the Trenton_district, Supt. Watson stressed the cutbacks made in

"
art teachers, library services, and general music classes; he also
mentioned the institution of fees for instructional supplies, partici-
pation in band and athletics, and the rise in fees for industrial arts
and home economics. And élthough some Trenton board members, admin-
jstrators, teachers, and parents thought that these cutbacks made
in response to fiscal stress and decline had harmed the children, school

{ﬁpoard'president Adams argued that in making thése cutbacks, they had

- not substantially harmed the core educational programs because these
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were services that were offered by other local groups such as libraries
and health and social welfare agencies. He said that while they now
charge for services once offered for free, many parents don’t pay and
their children still receive them. His wife added, that "the programs
and people cut have been fringes. We are not down to the meat yet."

A Trenton principal, Mr. Becker, mentioned that decline has
resulted in a few program cuts--because of failed referendums, he added--
and in some instances larger classes, which he saw as hurting delivery
of educational services. But he saw as positive the fact that fewer
students meant more individual attention was possible on the part of
the principal, and principals can know the parents better and understand
individﬁal problems better. Another Trenton principal, Mr. Savalas,
was more negative in assessing the delivery of services during decline:

All I can see is more problems. If I had more kids I

would have more gections and more classes. Right now
/ there's only one section in any course, SO scheduling
is harder and we have to slot kids to avoid conflicts.

. The negative consequences are the cutbacks in
programs, but again this is because of a money problem,
not an enrollment problem. ’

A Trenton ex-board member, Mr. Brooks, empﬂasized that the delivery
of educat ional services had not suffered because of enrollment decline
but because of financial decline:

. . . decline of enrollment doesn't have any effect on

the school system until inflation catches up with the

last referendum that was passed. . . . At that point

there is a great effect. . . . People are not taking

{inflation into account. My last year on the board

(1978-79) we were spending $1,900 per student. We had

some programs then--reading specialists with MAs, we not

only had counselors we had social workers. We were

heavy into special education. We had a bilingual

program not only Spanish but for the Yugoslavians. We
had four music people, and quite a few librarians.
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We have lost most of them. The counselor resigned--he
knew his ass was grass. There's no assistant super-
intendent no more. . «

{The administrators') feelings are ones of sorrow to
see a system built up by about 1973 with excellent
staff to accommodate individual students just go down
the drain--not so much because of declining enrollment
but because of inflation.

Although agreeing that financial decline rather.than enrollment
decline was the real issue, a Trenton board member who is also a Chicago
public school teacher had a quite different assessment of the conse-
quences of decline:

You know, I haven't seen any liabilities that much.

When I look at the supplies and materials that these
kids have, it's more than we get in Chicago--as far

as supplies and books. Now they've had to cut some

programs. A social worker this year, and last year

they cut art and library staff. . .

Talking in terms of declining enrollments--that's the
wrong slant. That was inflation that caused those
cutbacks, not declining enrollment. That was declining
resources. So it could be an asset that we don't have
that many kids to take care of with inflation.
Declining resources are the main problem rather than
declining enrollments. . . '

Some say that libraries are indispensible and you have
to have them. It depends on your point of view. Some
say that art is necessary, etc., but I've not seen any
real changes, honest to goodness. As long as you can
get supplies and materials and teachers, the frills are
all right but they are not essential.

And in the opinion of another board memﬁér, Mrs. Rizzo, "I don't
think [Ehe educational program) has suffered at all. We had gotten

away from the Three R's before decline set in.; The implication in
her coﬁment is that decline is forcing them to concentrate on the core
curriculum.

In another low SES district, Alton, Supt. Logan said that there

had been no significant effects on the educational program because of -

contraction. But he added, that the school closings were necessary to
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maintain the educational level. He said he didn't think small class
sizes were'good, and the schdql clgsings eliminated the necessity of
having very small classes.

Although one Alton principal, Ms. White, thought that the combining
of grades in classrooms and lower numbers of students in classes were
bad for educati;n, and that closing schools and moving teachers created
morale problems among teachers, she also thought -that the Alton
curriculum had been maintained at a high level and she didn't think |
that it had suffered during thé period of declining enrollmeﬁts or board
actions in response to decline.

Alton board member Burr thought that the superintendent was able
to adjust quite well and, excépt for the increased number.of combined
grade classes, the cuts had not affeqted education in the district very
much. He méntioned that although quite a bit of money had been cut
out of the physical education program, the remaining program was still
a good one. In some cases, where the scbool district had previouslf
émployed librarians and nurses' aides, these people haﬁ been released
and volunteers—-usually house mothers--were supplying"some of these
services. Mr. Burr specifically did not think that the quality of
education ahd suffer%g, and he did not think that the problems of
declining enrollment were adversely affecting the district in any long
term way. Altoﬁ board member Canfield corroborated thisvassessﬁent,
adding that he saw declining enrollmeﬁt as an opportunity for trying
new and innovat%ve approaches to education. He thoughf,that as a
whole the school district was less consgrvative in its approach t%~

education as a result of decline, and more willing to try more innovative

educational techniques.
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Another Alton board member, Mrs. Parker, said that while the
quality of edugation had not been Fuffer£ng with the cutbacks méde, it
certainly had not been increésing. She was afraid that ;hildren may
not be receiving quite the rounded education that they would have
received withcut educational program cuts. She thought the district
as a whole was merely limping along with all of the volunteers that
they used for services, such as library aides who sometimes couldn't
even. count books very well.

An Alton parent, Mrs. Gold, thought that they should have closed
schools a year before they did, instead of cutting programs (she is
from the large Stephens School area which would not have been closed).
She thought music.and athletics cutbacks might hurt the children later
on in high school and college. She said she was very upset by the cuts
and thought they were a step backwards into the past of 30 years ago.
She said some»ﬁf the cuts will be restored, but this couldn't have
happeﬁed without school closings.

In Camden district, Supt. Weaver said that, if anything, he
thought that the iﬁstructiopal program had improved in the years of
declining.enrollment due to the consolidation that was possible. But
Camden board member DeCamp cited the reductions in Camden educational
programs and said he definitely felt the quality of education had
suffered, and that these cuts were qnpopular in the community.  He went
so far as to state that one could gét‘as good an education wiﬁhin the
Chicago system as one could get in Camden (a remarkable statement by
a board member in an affluent suburban Chicago school districtl).
Camden board member Peterson, on the other hand, thought the quality
of education had actually increased somewhat because of the school

closings, because with consolidation the school district had been able

Vs
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to-add some services that were previouély unavailable.

A Camden teachers leader, Ms. Cole, said that in general she
thought the district had done a good job of building during the years
of increased enrollmenté, had little choice in the decisions it had to
make in responding to declining enrollment, and thatvthere was no great
change in the educational program delivered to the children. Both
parents interviewed in Camden thought there had been no major changes
in the quality of education or in the curriculum after the closing and
merger of schools. One parent said that if anything, the educational
program haa improved because with more children idla building now,
theré was more flexibility in programming and no ionger any Eombined—
grade classes.

Acting Supt. Scalio of Oakton District made the following comments

in 1980: \
\

For the first time the effectiof declining enrollment

is being felt in curriculum areas. We have cut before--

a nurse here, an official ther?-—but parents still had

it all. Now the parents are shocked because there is

no longer violin or string instrument ;nstruction._ The

art curriculum has been cut literally in half--the same

with music. Classroom teachers lare going to be teaching

p-e. \

§
. . . This year we held the status quo. Next year the
consequences will be a 50% reduction in non-academic
areas. Fringes--extra-curricular activities--will not
_exist--clubs, intramurals. Some of the arts--drama,
orchestra—-will not even be there.

Mr. Kinsky, Carlson School principal in Oakton District, had this
to say about the effects of contraction on educational service delivery
in his district:

The overall nature of the programs hasn't really changed.
We are sticking very close to the curriculum framework

and the basic theory of the district to meet the children's
needs wherever they are ct. You do have to work to over-
come negative--especially fourth and fifth graders'--
feelings of "I'm lost. I'm new here.'" But we have done
fairly well in that. . . .
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Oakton board member Greenberg had a similar view of the conse-
quénces of decisions made in response to declining enrollments:

The transition the kids made from closed buildings to
open ones was smooth. The children did not suffer.
They get as good or better education. That's not a
slap to the closed schools, but the receiving schools
and the parents tried extra hard to make it work.

But another board member, Mrs. Roth, had a quite different
assessment when she was asked about the consequences for children in
schools and the nature of the educational program offered them:

Eight years ago Sept. my lst child started to school and
this year my 6th child started. My lst child could have
gone into instrumental, strings, or band-—for my last
child there's only the band. The lst had p.e. . . . We're
supposed to have p.e. 5 times a week but we've had waivers’
from the state. Now they get it taught one day a week
plus some exercises led by a couple of crippled old ladies.
When my lst started to school, classes were grouped according
to level. Now my youngest is in split classes. You just
can't have that kind of response from teachers with split
classes.

In closing schools a lot of kids are getting bused where
before they were walking to school. There is less -art
and music. Library services have been cut down.

The Oakton teachers union president also gave a negative evaluation
\ of -the effects of decline on educational quality:

Cutting programs, I think, is terrible. We had such
good special programs in art and music. I .can't see
where this is not going to have an adverse effect on
children. The district is trying to keep basics, but

so much of that is mandated. But education is much
more than reading, writing, and arithmetic. Children
learn math and reading in the fine arts, too--they learn
how to apply Ait. It's a way of applying what they learn
in the basics to--I dunno, to fun things. They'll tell
you they're/hot cutting it because the classroom teacher
will do the other half-hour, but that's all in the way
you look at it. . . . In the area of fine and practical
arts is where the district has chosen to make cutbacks,
so teachers in the regular classrooms have to take up
slack and provide the half-hour cut out of those programs.
Okay, but you're dealing with teachers who haven't done
that in ten years. Although teachers will cope and do
their best, they can't be as good as a specialist.

Q ‘ o o ~]f?3
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When asked if she saw any positive consequences of declining
enrollments, ex-teachers union president Mrs. Keel responded:

No, not in this district. There could be smaller class

sizes, but it doesn't work that way here because decline

goes on with budget deficits, and we get schools with

only one grade level. A situation like this has no

flexibility and the kids don't get the advantages of

decline. . . Positive?\\Nothing——there's nothing positive

in cutting a program, there's nothing positive in having

p.e. in a classroom. It's all negatives, just the

opposite (she laughed).

In Arcadia District there has been reorganization of classes because
of localized pockets of decline, aésording to one principal, Mr. Olson,

. : .
and that is a continuing problem because the philosophy of the district
is to have a multi-level program across'\grades; but he thought that
program cutbacks would occur only if they dgcline drastically--he
AN
: N L.
thinks they'll stabilize in the mid 80s. Arcadia board member Kildare
agreed with others iﬁterviewed in that district that decline-related
choices have not yet damaged the programs in their éghools.*

In high SES Northview District, Supt. Lloyd said that there were
virtually no éonsequences on the educational program. They were able
to broaden music by better staff utilizationm. The main idea was to
protect the program itself. Northview board'member Cohen thought the
major consequence of closing two schools has been the educational
advantages; in particular, she thought the latest closing and moving

to age centered schools has been an advantage. She said the progression

through the grades and into junior high school will be easier because

*A major reason for the lack of effects of decline in Arcadia
District is that it has not experienced general enrollment decline
until the past few years. It and Mesick are the exceptions among our
school district sample in that they continued to grow throughout most
of the 1970s.
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now these kids will know each other from the time they start kinderéartén.
Ms. Hamilton, another Northview board member, said that the consequéﬂces
of decline have been for the better;in her district, especially inl
maximizing the use of teachers and staff and so getting the most-fgr

the dollar. They now have the best class groupings and that's good for
’ /

teachers and children, she stated. Northview board member Stratford

said that some minor program adjustments have been made along the way,
!
/

but overall the program has remained intact, which is quite an #ccom—

. /
plishment. 'The program delivered has not been diminished, at }east

. |
" she said. i

i

from my perception,

Concerning the effects of decline on the educational qual#ty of
j

his upper SES district, Greenwood board member Reardon said in May of
1981, after the district had passed a referendum and cut back}some

‘ i
programs: )

’ !

In the area of reducing costs, overhead, we still had
some areas of curriculum and program that could be
reduced without sacrificing quality. Anything beyond /
that would be down to the bone. We now have a high !
quality program with no fat, and the income we need to/
support it. . . .

On the consequences of decline on the educational service delivery
{
in Greenwood district, a teachers union-.leader, Mr. Gilberﬁ, said:

We haven't lost any real programs--music, shop have |
not been cut back. Next year the art teacher will I
serve both the elementary and the junior high in order
to £ill up her schedule. . . . The consequences (for
children] are not felt yet. I cannot say what the
consequences will be until we get to next year. Next
year will be very tight {crowded}. . . . Class sizes
will be larger. That will make it harder for self-.
contained classroom teachers. They did try to main-
tain the programs without cutting. If they can.
maintain--that is yet to be seen.
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Another teacher, Ms. Glickman, said:

Actually (the consequences for children in the schools)

will equal out. They haven't cut the special programs.

Little will change. The fourth graders will go down

to gym four times a week--those from School A who have

had gym five times a week--but the children from school

B will now have gym four times when before they had it

only three times. . . . The kindergarten will have a

music physical education class; otherwise there's no

change that's obvious.

It is apparent in the repetitive singling out and mentioning of
the slight alternations in the gym program, by many of those inter-
viewed in Greenwood District, just how trivial have been the effects
of decline-related decisions on educational service delivery in that
district.

By contrast, in Karlin the teachers association president said
that there has been a narrowing of the educational program, so that

there have been fewer electives. She said that, "We have been forced

back into the read, write, and math syndrome,"' and it has been harder

'ﬁo carry on gifted programs.

) . Conclusions

Along with clearly negative or problematic effects, theré are some
positive consequences of declining enrollmen;s and of the measures
adoptéd in response to them. For instance, a persistent theme of many
participants in describing the consequences of decline is that children
adjust better and faster than do parents to grade reorganization, the
closing of schools, and other decisions directly affecting thei?ndaily
activities. In many cases, the changes caused by these decisions help
the children in socially useful ways, such as by the lesseniﬁé of
residential isolation and increased opportunity to meet new children

from different social backgrounds.

17¢
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While the process of reaching decisions on how to respond to
declining enrollments is usually painful and conflictual, contraction
presents school districts with the opportunity to make beneficial
changes in a gometimes stagnant system by adjusting'the internal organ-
ization of staffing, grade organization, and curriculum. The apparent
strategy of some district officials to couch the language and discussion
of policy alternatives during decline within the framework of reorganiza-
tion and reinstitution may at times be a conscious or unconscious effort
to disguise the searing difficulties of closing neighborhood schools;
but it may also be a conscious and responsible effort on their‘part to
make the best of a traumatic situation by using their profess%oﬁal
expertise to changé the system for the better~-given the exigencies'of
having to make changes in the structure of the system in any case. The
ossification of organizations once they have been set up is Qell
established; the opportunity along with avcompelling reason to restruc-—
ture them is a rare tﬁing indeed.

The most consistently negative assessment of the effects of declining
enrollment on the quality of education concerns the lmpact on teachers.
The negative effects on the'teéchﬂng profession include the 1os;vpf
young teachers leaving the profession, the declining qu;lity of people
entering the profession, the shift of teacheré away from their major
aréas of competence largely for reasons of job security, and a general
lbwering of morale ané/job satisfaction. These effects are not seen by
most respondents as having yet caused major damage to the delivery of
quality education, but they constitute a cause‘for some pessimism about

s
]

the future of public school education.
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One‘danger that is evident is that the combination of an aging )
teaching force with the consolidation or addit;on_ofAnew instructional
tasks for classroom teachers could lead to overload and "burnout" for
more teachers. Here, we have in mind comments such as those about
"erippled old ladies'' having to lead physical exercises in classrooms.
The danger of overload here is similar to the findings of Crespo and
Hache (1982) about the effects of declining enrollments in Quebec. They
report that administrative roles and dutigs often have been combined in
connection with personnel reduction§ in the province. This has produced -
administrative overload compounding .the problém of detreasing motivation;
energy and aspirations among teﬁﬁred, aging administratcrs facing,
shrinking opportunities for promotions. The result, say Crespo and
Hache, is a tendency toward minimal job performance oriented to&afd
routine organizational maintenance rather than innov;gion and development.
Whether parents, board mgmbgrs and administrators think thé
consequences of decline haQe been good or bad for education has much to,
do with what importance they attach to neighborhood schools and what
they think schools aré’supposed to be doing. In scu échool districts,
particularly in working class areas, the claim for néighbo%hood schools
is so strong and legitimate within the local community that it can be
the source of extensive, persistent opposition to efforts to adjust to
.declining enrollmeats by consolidaﬁing schools and programé. Flexi-
bility in curriculum and staffing appears to be lost when decliniﬁg
enroilment is not accompanied by consolidation of schools and programs.
Conversely, the closing of neighborhood schools and consolidation of
classes, programs, and staffs actually can increase, not merely
maintain, the flexibility of a school district's internal Arganization.
175
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xtill, teachers point out that the staff red ~rions uvaally accompanying

~onsnlidation severely limit the potential creased flexibility.
. ay
Tiere is strong disagreement over whethur & core curriculum of

the "Three R's" is the overriding concern, or whether, as many educators
believe, secondary social and educational services are aiso of equal
impoftance for the proper development of children. Those whe believe
schools should concentrate on the core instructional functions of the
Thfee R's are less likely to bemoan the cutting back of what they see
as "fat," "fringes," and "frills." But there is dispute also over what
constitutes such educational "icing." In the view of some parents and
school officials,‘pregrams such as bilingual education, many forms of
special education, coueselors, social workers, and hot lunch programs,
are peripheral to the core instructienal tasks of the.schools. Those
holding this view often feei that state and federal mandates forcing
districts to continue such programs during'deciine detract from the
ability te maintain the core iﬁstructional programs. Others involved
in the schonl districts, often teachers and more "socially progressive”
parents and officials, see the existence of mandates as all that preyents
many essential school. services from being elimisated during a perioe of
declining enrollment and fiscal strain. Differences in atzitulde are
associated w¥th the kindgof children people think the schools should
be most responsive to--the "average child" or those with special needs.
The expansion of special education prog;ﬁmsféurlng decline is
reLated to the perslstence of fundIng through mandates,,the opening up-
of space for special classes in existing school buildings, the desire

of teachers and administrators to preserve teaching staff positicnus by

shifting teechers\to positions who;}y or partly funded by entitlements,

‘ -e‘l_—.'"{
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and a perceived increesin%fneei:in wany schools for programs to help
children with weak famil;kgnd economic sepcort SYStems outside the
schools,‘which may lead to problem¢ requiring special attention. If.
some shift of school activities toward special educat;on programs is an
attempt by entrepeneurial administrators to solve‘budgetary problems,
some also may be reflective of an increeéing societal need for such

prograins.

A possible effect of the'persistepce and expansion of special

education and other mandated programs, znd the occupational shift of

reachers toward specialty and entitlement program credentialing for

reascns of job security, however, may be an zlteration or distortion

o the internal crganization of the school districts. There are strong

. differences in oﬁinion among respondents over the long-term benefits

or dangers of such changes in the structure ef schools.
Apart from the negative effects on the teaching profession, tne

other most distugbing developuent we see involves the implications of

! ) 1 L N
"the erosion of the school curriculum and?associated activities and
\

] s
services. MNot only are art, mu31c, 1ibrary services and the like

b~ing cut back or eliminated, but there isfevidence that cutbacks of

"extras' are occurring sooner’and deeper in lower sociloecomnomic status,

less affluent school.districts tha? in highg? socioecoﬁomic-status,
more effluent ones. The irony, of course, is that higher socioeconomic

status parents, as compared with lower socioeconomic status parents,:

t - .
are both more able and more inclined to supplement their children's .

education and compeﬁsate forathings unavailable or removed from the

\
»

schools' offerings. If decline and retrenchment are alioswed to proceed
v - iy

e

withegt—edéquate financial eque&i;;tion efforts‘by §tate or federal

«
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authorities, the result is likely to be more harmful for less affluent
school districts and students than for more affluent ones. Local

control and'bhoicé'will simply provide amnother example of the proposi-

P .
tion that "the rich get richer and the poor get poorer."
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Chapter VI

— T\ "Summary and -Implications of the Study
Nm/

~The cen;ral questions of this study were:

1. What are the impacts upon public school governance of the
Changé from growth and relative affluence to declining
enroll;ents and constrained Budgets?

2. How do these changes affect policy making, conflict manage-
meﬁt, policy choices, and outcomes in the delivery of
educational services in school aistricts that vary in such
key factors as socioeconomic status, fiscal circumstances,
and conflict propensity?

3. What characteristics Af such districtsv;ccount for variation
ln*policy making, conflict management, pol. ; choices, and
outcomes in the Eelivery of educational services?

To answer these questidns, we conducted a longitudinal, comparativé

. case study of fifteen suburban échool districts located in two metropolitan

v N

‘ ‘areas of the United States. The study built upon, and followed up, an

earlier comparative case study of eight Chicago suburban school districts
e c

uacqnducted during the growth period of the 1960s. The earlier study sought *
to explain differences amcng school districts ‘in conflict propensity and
conflict management by means of a comparison of four working class and

©

! foyr middle to upper-middle classféchopl dist?icts. Par this study,

t&e eightboriginal school districts were revisited and the sample was
expandéd to provide greater varia;ion in such school district character-

_istics as enrollment size, rate of enrol;ment decline, social

heterogeneity, and regional culture.
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Data on the fifteen districts were collected principally through
direct observation of meetings and interviews over the three-year period

1978-79 to 1980-81: In addition, case histories were developed on each
of the districté for the seventeen-year period from 1964 to }981.
Altogether, data were drawn from s?ven saﬁrces: (1) i;terviews with

core participants and observors of the policy-making and service delivery
procesées, (2) observation of school board meetings, (3) documentary
sources, (4) election and referenda results, (5) census data, (6) e;roll—

ment trend and school building utilization data, and (7) fiscal and

operational costs data.

Findings and Implications

To appreciate the magnitude of the ‘change that suburban school
district officials have had to cope with, one must JLcognize the extent
to which school district planning'énd policy development were driven by
enrollment growth and school construction during the 1950s aand 1960s.
In the pbst World War II years, school district growth 'was in many ways
especially a subu}ban phenomenon. hFurther, many suburban districts in
the northeast and;midwest were still trying to build new schools as
recently as the early 1970s.

Officials in fast growing suburban school districts tend to be
conc;rned about the implications of zoning changes and .partment and
townhouse developmeﬁts fcr the districgs' ratio of assassed property
value to the number of students to be served. Important decisions also

" must be made about where to locate new school buildings, and éitizens
and board members are not unmindfui of :he raﬁifications.of.these' |
decisions for property va;ues and thegecology‘of neighborhoods.

With the changeover from growth to decline, however, rather than

v

‘ I 183




158

planning around, or trying to influence, other peoples' real estate
developmehts (as, for example, through appeals Lo zoning boards), school
officials increasingly find them§eIVes with real estate problems of their
pwn——that is, surplus space and buildings to manage or dispose of. Thus,
rexl estate management and disposal has emerged as a major new problem
for school guthorities,-especially in larger school districts.

Although publié schools still can be characterized 2? "domesticated
organizations' assured, in the main, of clients and tax-supplied budgets
(Carfson? 1964), declining fiscal pport and ~nrollments show clearly
that. they also aré "open systems" dependent upon, and vulnerable to
their environments (Bidwell, 1979; Crespn & Hache, 1982), though not to
the : ~me degrée as private sector organizations. One aspect‘of this
dependency revealed by schooi‘closures is the need for cooperative réla;
tions with municipal government and community groups for the recycling
or dispesal of exceés school buildings. In some sé:ﬁings, cooperation

. ;nd flexibility in zoning adjustments have facilitated creative management
qf school property disposal. In other logations, rigidity in zoning and
resistance to alternative uses of school buildings have stymied property
disposal and delayed_realization\gfxthe associated economic benefits for
school districts.

The changeover from grow’4 to decline also has modified the roles
of school board members and administrators and has made their jobsAmore

complicated and onerous. In many school districts authorities have had

g

to learn simultaneously how to engage in two new, interrelated processes:
cutback management and collective bargaining with teachers. Mistakes
pade in dealing with either of these processes have serious implications

for the successful conduct of the other process. Moreover, the adverse
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econogic.conditions of the 1970s have exacérbAted the problems involved
in declining enrollments and collective bargaining. As a consequence of
these problems and pressures)high level executives and pfofessionals now
appear less inclined to serve on school boards because the job has become
more time-consuming and unpleasant.

Our data show that the changeover from growth to decline has had
different consequences for different types of school districts fécing.
varying configuratioﬁs of constraints in terms og such factors as facil-
ities, staff age, and conflict management resources and attitudes. 1In
general, though, the onset of decline hit che higher socioceconomic status
districts harder than the lower status ones already used tou adversity.
For instance, declining enrollments enabled less affluent districts to
reduce the overcrowding common in their schyols. In more affluent dis-
tricts excess-space resulted almost immediately, creating diseconomies.
Also, the divisive nature of retrenchment disrupted the consensual mede
of policy making favored in higher status districts. Lower status
districts, by contrast, were already used to a political bargaining mode
of policy making.

Many people assume that fiscal strain ié the main determinant of
retreachment nolicy meking snd that it is directly related to the level
of enrollment decline. Using slow budget growth as a measure of fiscal
strain, we foﬁhd that the dég}ee of siys ° + Dot necessari;y related
to the degree of enrollment decline,l Moreover, fiscal strain does not

necessarily predict one of the most impoctant respordes TO dgeclining

1In part 2 of Appendix C, Hentschke and Yagielski argue that
inflation is a far more significant cause of fiscal strain than declining
enrollments.
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enrollments: school closings. These findings indicate that policy
making in declining school districts is shaped by a complex configuration
of constraints in which errollment décliné and fiscal strain are quite
* important, but not by themselves necessarily determinative.
Interestingly, however, when we compared our suburban district data
with data on ten large, urban school districts; there appeared to be a

closer linkage between fiscal strain and school closings in cities than

\
\

in suburbs. The bulk of the available evidence suggests that large
séhool districts (i.e., cities) tend to experience more conflict in
responding to decline and are more inclined to delay action on retrench-
ment (allowing fiscal strain to increase) than are smaller districts.

A tension-gxists between the progessional advicg literature on the
management of decline and actual practice;‘ Research shows that the
professional advice literature is misguided, at leaét.so far as confiic;
management is concerned, and that certain kinds of schéol districts are
more likgly than others to depart from the advire. Upper .Status dis-
tricts are more inclined to follow the recommerded rational planning and
consensus-building strategy, but it seldom enables them to avoid conflict.
Significantly, however, it does provide a senée of legitimacy for the
policy-making process and tends to produce results that appear ﬁore
rational than the ad hoc, accidental, or dilatory policy making which
;eems characteristic of working class and urban districts. Thus, despite

1

inescapaple ambiguities and controversy, efforts to pursue the rational,

e ——

consensus-building approach are worthwhilg, provided that the process
is not so protracted that conflict can fegster.
Unfortunately, the political and organizational circumstances

common to large urban school districts usually overwhelm efforts at a
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rational planning épproach.and make it very difficult to get agreement

on the focused cuts necessary for real cutback management. The delay

and temporizing about regrenchment which result exacerbate the already
serious problems large urban school districts face. By contrast, because
of differences in their political and organizational circumstances, small
and suburban districts tend to be able to make focused cuts without
excessive, harmful delays, though some, of course, fail to do so.

In the high socioeconomic 'tatus subprban districts in our study,
their plentiful management resources and associated attitudes inclined
them to assiduously pursue the rational planning quel. Their policy
development process for decline thus was characterized by:

(a) excensive data collection;§nd analysis;

ke

(b) considerable use of exﬁertise;

(c) fofmation of numerous éqpmittees and task ﬁorces
involving citizens and Ed&Cators;
(d) numerous attempts to clarify and set educational goals;
to establish policies and models for systematic -and
consistent responses to,decline—related problems; asi
to develop and apply criteria for school closing decisions;
(3) ex£ensive public¢ discussion of the problems of decline
and of alternative solutions for these problems.

By contrast, in the working class districts in the study, where

management resources are scarce, policy development is more inclined

’ towarc ;. .itical bargaining than rational planning. As a result, the
pfocess usually -: sracterized by:
' (a) much 1¢ R lection and analysis;
(b) little . . .tise;

¢

"y
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(c) fewer committees and less citizen involvement;

(d) fewer attempts to clarify or set goals and criteria;

(e) less public discussion, more inciinatiOn toward secrecy

and suspicion; | ‘
(f) more inclination toward ad hec and accidental policy
development;
* (g) more overt politics and ba gaining.

Though reluctance to give up nfighborhood elementary schools was
keen everywhere, it was greatest iﬁtthe working class districts, where it
often resulted in accidental policy making: When citizens in such districts
persisted in their resistance to school closings or reorganization to
age-graded buildings, one of the c0nsequences’was that the districts were
forced to inst%tute an increasing number of combined-grade classrooms due
to the very low enrollments in school buildings. Thus, ona form of
grade reorganization ironically was adopted, though nct the form most
educators prefer.

A major conclusion of our research is that the politics of school
closings is far more a '"divide and conquer' than a plan and agree''
process. The éecret of school closings, sensed by some schocl officials,

is .concentrated cuts judiciously targeted to minimize the likelihood of

the formation of resistance coalitions. There always will be resistance

to school closings, but if it is iso%ated it will have little effect.
Signifipgntly, rather than being the artifact of Machiavellian taatics,

the isolation of opporents to cutbacks will tend to occur sponianeously

when participants truly understand the opportunity costs of not cutting back.

Our analysis shows that small school systems, as most suburban ones

are, enjoy an important advantage over large systems in the matter o«

. 18
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school closings. Small districts usually only need to propose closing
one or two schools at a time. In large city school s&stems plagued by
decline, however, it is not wneommon {or school offiqialg to propose
closing n large number of schools simultaneously. Tﬂis creates the
likelihood in cities of coalitions of affected neighborhoods mounting
significant opposition to school claéing proposals.! This difference
between large and small school systems provides part of the explanation
for the greater difficulties city school districts‘ére having in closing
schools.

It seems clear that the most serious consequences of declining
enrollments have been felt in lafée.hrban school districts, where delay
in action on the problem has contributed to program deterioration, fiscal
strain, and even, in a few cases, to bankruptcy and receivership. The
heart of the problem lies in the ngture of the uéban political process
and the usual structure of incentives facing urbén politicians, which
discourages prudent fiscal management. What seems needed, therefore, is
a restfucturing of the urban political incentivé system (1) by making it

.rd to conceal deficits and (2) by providing qéw, inexpensive political
resources to substitute for those now be%ng aliocated in the puiicical
exchange process. !

With the exception of large ursan school/districts, the organiza-

/
tional consequences of declining enrollments ?ppear considerably more

serious than the external political comsequences, at least in the short
run ‘cf. Cuban, 1979). Inlthe short term, it appears that when school
officials close only one or two schools at a time they generally can
rile out the period’of angry opposition from citizens whose neighborhood

1-hoo)® are to be closed. Although opponents of closings sometimes can
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succeed in electing a representative to thé school board, especiaily in
the heat generated by the initial school closings in a district, they
rarely can reverse the course of events. In our study, very few school
board members or ochool s;perintendents lost their positions, dVé},;he
period from 1971 to 1981, because of actions associated with decliﬁing
enrollments. Out of the fifteen districts, three districts fired one
superintendent each, and one district notorious for its volatility fired
;hree superintendents. Of these six firings, only three can be even
partially attributed to decline-related problems. Similar findings in the
Washington, D.C. area are reported by Cuban (1979).

E;en if the initial political, as oppcsed to organizational, con-
sequences of declining enrollments are generally slight, it is still clear
that neighborhoods that have lost schools have been hurt, at least in»the
short ruh. To the extent that schpol officials anﬁicipate, bui wish to
avoid, intenée controfersies'over closing neighborhood schqols, they may
want to consider Gately's (1979) proposaluthat neighborhoods that lose
schools be given a temporary reduction in tﬁeir school taxes as comper-
sation for.the costs imposed specifically on tﬁem in the interest of -
the welfare of the‘whole school district.

Over the long haul, the political consequences of decliuing enroll-
ments are sure to be of great significance. Although it has been argued
that deciining enrollments have not created a new politics of education,
but rather have simply produced pressures exPosiqg existing clegyages
and activating the traditional patterns of poli;ics found in different
kinds of school districts (Iannaccong, 1979), we found strong evidence
that declining enrollments have produée;va distinctively new politics

of education. First, decline has dramatically increased the frequency

Q ' 1(.‘0
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of r. istributive politics. 1In the past, middle class suburban school

districts usually were able to confine their politics to distributive

issues whereas urban districts, due to their greater social heterogeneity,

were prone to generate conflict-producing redistributive issues (Weercs,

1971). These differences in patterns of political issues affected how
middle cl;ss ﬁanagement ,nsonrces were used in urban and suburban settings.
Now, however, guburba {istricis, as well =s urban districts, are con-
froﬁting frequent 1 yutive decisions. Thé plentiful management
skills cf middle -1 ,uburban populations, wﬁich used to be employed
mainly to minimiie confijfct, now are being used, in substantial part, to
mobilize cohfli_;, ..e.. to resist cutbacks. Moreover, redistributive
politics have t« .u significantly escalated in large urban districts due

to the frequently acute combination of declining enrollﬁents and severe
fiscal strain arising from municipal overburden, the high cost of

educating disadvantaged urban populations, and a tcend toward disinvest-

ment in urban education (Cibulka, 1982a).

Second, declining enrollments and fiscal resources have forced
5school officials, and other active participants in the policy-making
contest, to learn the dynamics of the rnew game of cutback management,
Adaptation.to this new game, the distinctive features of which wer
outlined at the cpening of ehapter two, has been complicated by iFs

interaction with collective bargaining, which in many school distrists

v

. ™
was another new process that had to be learned at the same time as —\‘\~\\\\

cutback ménagement (Murnane, 1981).
Third, the redistributive, zero-sum game produced by declihing .

enrollments and retrenchment has not merely activated old cleavages;

it also has created new cleavages. A good example of this is found in

| 191 B
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the competition for tight resources between advocates of speciel and
regular educational services.‘ But the most imposing new cleavage is
associated with the dramatic chaﬁges iﬁ thelsocial and fiscal contexXxt
of public e&ucation ~in the 1970s (Kirst & Garms, 1980). Demographic
and economic trends have conspired tovsubstantially reduce the priority
that public education can claim on the public fisc. Families with
children in the public schools are now a minority group in many school
districts. The newest cleavage thus is betwecn the shrinking group of
direct beneficiaries of public education and the expanding group of
taxpayers and senior citizens who feel that spending for education should
be reduced. From the point of view of school governance, tﬂis further
complicates the alreedy thorny issue of to whom ﬁublic school systems
should be responsive -and accountable. \w\

Wwithin school districts, a political "tipping point" e¥ten is
reached when households without children in the public~schoels for the
first time outnumber those with children in the schools. Although the
electoral power of households not utilizing the schools may not be

~exerted initially,»the potential there will affect political calcula-
tions for school board electlons and referenda. In light of our findings,
\ this tiPping point is particularly relevant to the problems of cutback
management: When this point is reached the opportunity costs of not
cutting‘back will be more widely pefceiyed and opponents of retrench-
ment will be more easily isolated. As we saw in our districts,. refer-
eﬁda on whether to close schools rea&ily demonstrate this propcsition.
On the other side of the ledger, however, the task of preserving a
high quality school system will be more difficult since schodl autherities

will be dealing with a maJority of citizens who are only indirect

| . | 192 R
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beneficiaries of the services of the public schoqls.

The policies adopted in reéponse to declining enroliﬁents have
" led to a period of tension and tran;formation in school-community
re}ations. In many suburban districts there has been a moveinent away
froﬁ*che once sacrosanct "meighborhood school" concept to a more rural,
consolidated type of school attendanée area arrangement. Perhaps not
surprisingly; this movement generally has been accompanied by a comblex
symbolic politics regarding the meaning and maintenance of neighborhood
schools and neighborhoods.' Because neighborhood schools are such a
sacred cow in our society, many school administrators prefer not to be
explicit about what they are doing. It is easier to avoid thevsubject
or just redefine what they céll a "neighborhood school." Conseqﬁently,
debates about school reorganization alternatives often are blurred by
the ambiguous use——botﬁ by administrators and citizens--of the symbols of
"neighborhoods” and "neighborhood schcols.™

There is an alternative to this, however, particularly in small
school districts. In one small district we studied, school officials
have addressed head-on the reality that the concept of neighborhood
schools will not be workable in their setting in the 1980s. As a
consequence, they have successfully advanced an alternative value scheme
in place of the neighborhood school concept: that of the benefits df
; more closely knit, better integrated community and school district as
a result of a school organization that divides age groupings but not
neighborhoods. Thus, with resourcefulness. school officials may be
able to successfully invoke new symbols and values to replace o0ld ones

no longer viable in contemporary circumstances.
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" Whether one is explicit about it or not, the movement &way from
neighborhood schools to "consolidated schools" is 1likely to have highly
significant and probably positive political consequences: Rather than
identifying narrowly with the interests of neighborhood schools, parents
will be more able to see the broader interests of the whole school system
or at least their portion of the consolidated system. This redefinition

of the schools' community should reduce factionalism aﬁd aid in the

development of more unified public support for the schools, a vital con-

sideration ?n this time of adverse demographic and economic trends.
Another promising sign of Eositive adjustments to the changing social
economic,.and political environment comes as a somewhat ﬁnexpected - yn-
sequence of declining school systems: There appears to be a strengthening
of the articulation of local schools with other local community organiza-
tions. As some school districts have been forced to shed somewof the
peripheral activities and ser?ices they formerly ﬁrovided, they have
actively sought therhelp of other community organizations which could
provide substitute activities. This could lead to public schools that
are narrower, but more focused in their educational purposes and that,
at the same time, are better 1inke§ to the wider society through stronger
ties to other organizations.; Consisten* with our other'fihdings about
the advantages of management resources, however, it appeared that lower
socioeconomic status districts were somewhat less likely to develop
linkages to other community organizations than were higher socioeconomic
status districts.
Among those we interviewed, the most consistently negative assess-—
ment of the effects of declining enrollment on the quality of education

concerns the impact on teachers. The negative effects on the teaching
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profession inciedelthe loss of young teachers leaving the profession;
the declining quality of people entering the profession; the shift of
teachers‘away from their major areas of competence largely for reasons
of job security; the greater possibility of overload and 'burnout” in‘
an aging teaching force; and a general lowering of.morale and jcb satis-
faction. While theee effects are not seen by most respondents as having
; yet caused major damege to the delivery of quality education, they

! constitute a cause for some pessimism about the future of public school

! education unless steps are taken to combat them.

/ A major effect of_decline and retrenchment, alluded to above, has
been the reduction or elimination of many enrichment programs, extra;
curricular activities,rand social 'services. offered by. the schools.
Whether perents, school board mem;ers, and adminlstrators believe thls
is detrimental, neutral or beneficial to the overal functioning of public

>  education depends on what functions and goals of schooling they hold to

be of central importance. There was strong disagreement among those we
interviewed over whether the core curriculum of the "Three R's". is the

overrldlng concern, or whether, as many educators believe, secondary

social and educational services are also of equal importance for the

proper develcpment of children. Those who believe schools should con=" ~—

centrate on the core instructional functions of the Three R's are less

likely to bemoan the cutting back of what they see as "fat,"” "fringes,"

and "frills." But there is also dispute over what constitutes such

educational "icing."
In the view of some parents and school officials, programs such as

bilingual education, many forms of special education, counselors, social

workers and hot lunch programs, are peripheral to the core instructional
-
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tasks of the schools.  Those nolding this view often feel that state and
federal mandates: forcing districts to continue such programs during

decline detract from the ability to maintain the core instructional pro-
grams. Others involved in the school districts, often teachers and more

"socially progressive' parents and officials, see the existence of

mandates as all that prevents many essential school services from being

~ eliminated during a period of declining enrollment and fiscal strain.

. .._.‘..—.,-....,.

Differences.in attitude are associated"with-the kind of children people
think the schools should be most responsive to-~-the "average child" or
those with special needs.

Apart from the negative effects on the teaching prole551on, the othe
most disturbing development we see iuvolves the implications of the erosi
of the school curriculum and associated activities and services. One doe
not have to lpok far to see that cutbacks usually come first in what are
held to be the "less essential' subjects and services, such as art, music
counselors, and extracurricular activities. Such cutbaeksoare not to be
taken lightly since it has been demonstrated that these ''extras,’ beyond
their own value, often play a critical role in creating a sense of school
spirit, community, and student commitment to schooling (Garbarino, 1981).
Horeover;ftHE?“freqﬁéﬁtl&’afe‘fifal’in“ﬁakiﬁg“sEhooliﬁg”palataBlE“foI”““r
many students, and especially so for the more marginal students (Garbarin
1981). Even if the extracurriculum is not decimated by cutbacks, a
related danger is that school closings and consolidations will lead to
the creation of still more large schools, which provide settings uncon-

ducive to the social and scholastic benefits that have been shown to be

associated with small schools (Garbarino, 1981; Lindsay, 1982).
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Our data seggest that cutbaeks of "extras" are occurring sooner and
deeper in lower socioeconomic status, less affluent school districts than
in higher socioeconomic status, more affluent ones. The irony, of course,
is that higher socioeconomic status parents, as compared with lower
socioeconomic status parents, are both more able and more inclined to
supplement their children's education and compensateufof things unavail-
able or removed from the schools' offerings. If decline and retrenchment

are allowed to proceed without adequate financial equalization efforts

.by state or federal authorities, the result is likely to be more harmful

fer less affluent school districts and ‘students than for more affluent
ones. |

This p0551bi11ty, and the difficulties of preserving quality
education where a maJoriry of citizens are only indirect beneficiaries
of the schools, call attention to the profound‘limits of local control
and local funding of public schools (cf. Peterson, 1981). Of course, in

the United States local control has heen much eroded and local funding

" accounts for only a portion of educational spending. Nevertheless, under

our system of local government and local property taxation, location

means resources to an exceptional degree, especially when compared with

R T} cenE’ﬁIiied“syStems-such -as. Australla, where government schools are

centrally and equally funded regardless of lqcation. Despite the com-
petition in the U.S. among jurisdictions for desirable residents and
businees enterprises-—and some érecariousness in site advantages--
differences in fesources associated with differences in location shape,
to a remarkable degree, school and community adaptation to ehanging

environmental conditions. In the school districts we studied, those

with greater fiscal and managewent resources generally fared better than
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less endqwed‘diStricts in both growth and.de;l}gq,imﬁlphoggh lower
socioeconomic étatus districts often were not as hard hiﬁ initiali&rﬁ§
decline as higher socioeconomic status districts, over the long haul
décline will have more adverse effects on them. - Unless there are appro-
priafe financial‘equaliéation efforts by state or federal authorities,
residual local control and "choice" will simply provide another exapple

of the old adage that "the rich'get richer and the poor get poorer."

- R P hmn e P e

rz (T ot O A e e e

_1 o0

[



?)

Appendix'A

Summary of Original Study

P NP SRR T Ry U
Lo RN SLRRN ST
3 - ——

e e At e T

7
Fa

n
v

173

199




174

Summary of Original Study

" Aithough the 11terature on\ﬁthoo1 po]1t1cs and commun1ty conflict
'vsdééests a var1ety of factors affectqng conf11ct 1evels (cf. Co]eman,
1957), research by David Minar’ (1966a, 1966b ). 1nd1cated ‘that the likeli- -
_ hood of high levels of conflict and reduced policy influence and leader-
ship for school administrators varies primarily with the socioeconomic
status of communities. In a study of forty-eight nonpartisan Chicago
suburban elementary school distnicta'Minar (196ba)'tound that the twenty-
four higher status'(white collar) districts had substantia11y Tower
levels of electoral conflict (as measured by votes cast for losing
candidates) than did the twenty-four lower status (blue collar) diétricts.
In addition, he found that the school superintendents in lower status
.districts nere much more likely to have minor administratiVe decisidns
and policies questioned by their school boards than were their counterpari
in the higher status'districts

/

"~ From these and other re]ated data, Minar concluded that the var1ab1e‘

which could best account for his f1nd1ngs was the d1fferent1a1 possession
. by higher and 1ower status schoo] d1str1cts of resources of eonf11ct
management sk11ls in. the1r respect1ve populaces. By conflict management
resources, M1nar meant the aggregate organ1zat1ona1 and management

skills and associated attitudes derived from the level of education and
the kinds of occupations of a given populace. Minar hypothesized (1966a,
p. 827) that the greater possession of management resources (including
skills in such areas as "communication, negotiation, persuasion, division

of labor, and delegation of function") by higher than by Tower status

=00
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districts promoted deference to expertise (that is;'deference to proQ
fessiona]'administratofs) in the former districts_and\tended to lead to
a controlling and channelling uf the educational decision-making process
(espeéia]]y by means of the use of nominating caucuses for the selection
of school board candidates) in such a way as to minimize conflict.
Converse]y,iMinarvargued that the paucity of management resources in
Tower stqtus diétricts is likely to reduce deference to‘expertise,
increase school board and citizen interference in eséentially’admini-
strative, as opposed to policy, matters, and reduce the community's
ability to éontain and contro]ﬁconflitt.

In a followup comparative case study of four of the origiﬁé1 forty-

s

eight districts, Minar (1966b) and Snow (1966) explored the validity of
the "conflict management~ré$6ﬁfces” hypothesis and concluded that it was

, , a
‘essentially correct. Obsgrvation of school board meetings and data on

the division of 1abpr'aéa working relationships between school boards
and their superintendents showed systematic differences in the patterns
of policy haking and conflict management between the two high status and
the two Tow status districts'selectéd for study which were consistent
with the hypothesis.* More specifically, Snow (1966), fn his study of
the same fourvdistricts under the direction of Minar--a étudyrwhich also

included a comparison of school and municipal policy making in the same

communities--found support for the following hypotheses:

*Tn small, relatively homogeneous communities such as those
studied by Minar, and by the writer (Boyd, 1973), the socioeconomic
status of school board members usually is consistent with that pre-
dominant in the community as a whole.

20%



g e P # s,

176

The higher a community falls on a dimension of social rank
(status) the 1oﬁer will be its conflict potential. .

The lower the conflict potential in a community, the greater
will be the reliance on experts (i.e., schooiEsuperintendents
and city managers) as _opposed to ho]ders of rank authority

(1 e.,. school board members and c1ty councilimen).

. Re11ance on administrative expert1se will be manifest in

high—status, Tow-conflict communities by the following

evidences:

a. More supports and fewer constraints imposed upon roles of

expertise in the attitudes and expectations expressed in
the community; .

b. Longer tenure and higher salary for administrators;

é. More institutionalized procedures of expert and staff
selection;

d. Mora.bureaucratic development - (larger staffs);

e. More stable-less hostile working relationships bethen-

o

experts and policy bodies as community representatives;
/ .

e,

f. Greater reliance on'expEIE§ fon/po1ﬁE§'initiation and
administration such as personne] and budget1ng,

g. Less inclination on the parts of policy bodies to be
actively interested in the districts' administrative
affairs;

h. More policy body consensus on expectations of admini-

strators;
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i. Greater participation and confribution from technical
experts in formal decision sites; |
J.  More accuraby in defining community and policy body
expectétions on the part of the expert himself, and
thus great accuracy in fitting role behavior to
expectations (Snow, 1966, pp. 16-18).
While the evidence Minar and Snow present showing.systematic differences
in patterns of policy making and conf]ict'management between higher and
lower status districts is impressive, their explanation of these
patterns as largely a coﬁsequence of differential posseSsibn of mahagement

resources is less convincing. Because Minar chose to select for in-depth

e

study two high status/low conflict districts and two low s}gﬁus/h1§ﬁ’l

_ . .
conflict districts, there was no common effect-between the pairs of
) g

o

districts. By not inc]ugingxwhaf/ghcording to the conflict management

resources,hypotﬁég¥§ would be the deviant cases (that is, high status/high

g

;/v—~'”fEEH%11ct districts and low status/]ow conflict districts), the design of
the stﬁdy tended to make the rejection of the hypothesis unlikely. This
is a troublesome point for it is apparent that the management resources

" of citizens frequently are used to mobilize and intgnsjfy conflict
rather than to suppress it. Moreover, political ahh socio]ogica] theory
~NMMMWWMSQ99§§L“§L_J§§§PvfiyeMplausjbjgﬂnixalMexp]anations, some of.which Minar
acknowledged and considered within the limitations of his data”and
research design (Boyd, 1976a). ‘
Therefore, the original or baseline study_(Boyd, 1973, 1976a)

sought to test Minar's hypothesis in a comparative case study design

which included deviant as well as nondeviant cases, and which provided
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for opportunities to test alternative explanations for Minar and

Snow's findings. In order to accomp?ish these -ends, a Samplé of eight
’disfricts was ;elected from the top and bottom fourthseof a ranking,

on 1960 median family income, of all 118 Cook County (Chicago) sub-
‘urban elementary school districts to provide pairs of districts to fill
the cells of a fgunfp]dvtypology (see Figure 1) of communify status (see
also Tables 1 andﬁ?)_andfknowh conflict, (as indicated by performances in
[eferenda'fibﬁw{963-1968). Since capacity to finance education may
influence conflict levels, and this capacity (as expressed in assessed
valuation per pupil) may vary independently of community status (due to
differences in the business/industrial tax base betweén communities),
the sample also was chosen to provide variation on assessed valuation per
pupil withih cells in order tb enable some ability to control for-this

factor (see Table 3 and Figure 2).°

Snace limitations here prohibit an extensive account of the methods
and findings of the study, but it may be helpful to present a summary.
To begin with, analysis of voting behavior and the case study data

(assembled for the period 1964-1969) on issues prompting‘conf1ict

(collected by means of interviews with core participants and a review of
documentary sources) indicated that-the-differences-between"higher and
Jower status districts in conflict levels were not due primarily to
economic differences in ability to finance education. Differences in
conflict levels also could not be accounted for in terms of measures of
differences betweéh districts in three.generic categories of structural
features of communities which may promote or inhibit the-fncidence and
intensity of conflict, e.g., socially fragmented vs. well integrated

communities, etc. (cf. Coleman, 1957; Gamson, 1966).
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Selccted Data Reflecting Community Status und the Availability of Conflict Management Resouices
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Dictrlict 1ype ] I ] ] v (AR v 1R
tducation: Froportion of the tutal population 25 and over who are:
Eiemntary 11 20 16 19 35 3 3k k9
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Educated:
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TABLE 2

SELECTED DATA REFLECTING SCHOOL DISTRICT STATUS

4

1968° 1960° 1966° 1966° 1966° 1966

Median . Median Median Average Decile Decile

Family Years of Family V-lue of Rank - 166 Rank - 250
strict Type Income Education Income Homes Communities Communities
Northview I $20,004 14.4 $25,720 $39,274 1 1
Greenwood IT 13,007 12.9 17,220 34,265 1 1
Camden I 10,765 12.6 13,650 31,137 2 1
Oakton I 9,215 12.4 - - - -
Alton IV 7,616 10.6 9,450 18,960 6 6
Smithville III 7,576 10.9 8,920 16,830 8 8
tleston v 7,454 10.4 - - - -
Trenton I1I 7,361 9.4 8,400 18,030 9 8

aSource: U.S. Census, 1960.

bSOurce: Pierre de Vise, Chicago's Widening Color Gap (Chicago: Interuniversity Social Research Com-
tee, Report No. 2, Decerber, 1967), pp. 147-150 and 153-158. de Vise provides an economic ranking of the
incorporated communities of 2,500 or more people in the Chicago metropolitan area. This ranking, based
redian family income, average value of hores, and assessed real estate valuations per person or median
t, includes 166 suburban nunicipalities and 84 community areas within the city of Chicago.

Coource: de Vise's economic ranking of the 166 Chicago suburban communities with populations of :
00 or more as given in an article by Van Gordon Szuter, "How High Are You On Suburb Totem Pole?" in the 22()7

cago Daily News, May 8, 1967.

e: .
The boundaries of Districts 2, 5, and 6 are not coterminous with the applicable communities ranked — —

de Vise. Thus, his data and rankings are only partly applicable and suggestive of the social status of 3
se districts. Districts 4 and 7 are wholly or largely unincorporated areas and hence are not ranked by

Visa.




TABLE 3

SELECTED 1968 FISCAL DATA ON SCHOOL DISTRICTS RANKED ACCORDING TO 1960 MEDIAN FAMILY INCOME®

1968 1968
1968 1968 Assessed Total
Average Assessed Valuation School
Daily Valuation Per Pupil Tax Rate
District Type Attendance Per Pupil Quartileb _ Quartileb
l. Northview l 1,900 S 38,000 2 ]
2. Greenwood I 1,200 45,000 i ] ]
\
3. Canden il 6,000 - ~ 30,000 2 .2
L. pakton o 6,500 20,000 . 13 ]
5. Alton v 2,500 70,000 ] 4
6. Smithville (1 3,000 24,000 3 : 2
7. Weston v 5,500 16,000 3 3
8. Trenton - I 1,800 : - 42,000 ] 2 e

W

qSource: Data obtained from U.S. Census, 1960; and from Cook County Sdperintendent
of Schools Office.

bQuartile rankings indicate the positions of the districts on the given varjable
among all 118 elementary school districts in Cook County. . '
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Instead, the majof finding of thé study was that the political
traditions and values or “po]i%icaf culture" of the districfs was
equally as important as their relative possession of management resourcés
and indeed, was more significant in "explaining" much of the variance in
conflict levels, especially since it tended to detenﬁine,ﬂgﬁ_management
resources were used (i.e.,.to mpbilize or to minimize conflict). Thus,
the fundamental difference between the blue collar and white collar
districfs lay in thef% different -norms and values regarding conflict and

the proper conduct of politics. The existence of distinctively different

political .cultures in the blue collar and white collar distrig;s,was””"'

e

| “indicated both by extensive case data 1inking the differences in political
behavior to attitudes and va]ggs,wand’ﬁy/gae nature of the systematic
patterns of behav%or;“ﬁﬁ?ﬁﬁiconfonﬁed to a remarkable degree with behavior
associated by Banfield and Wilson (1963) with what they have(described as
the “pﬁblic" and "pfivate~regarding" political cultures.

Before proceeding further, we»wish to acknowledge quickly that
Banfield and Wilson's "political ethos” or culture “theory" has become
quite controversial among political scientists. Indeed, a whole 1itera-‘
ture has sprung up ofi the.subject, much of it critical of the conception
(e.g., Hennessy, 1970). But even if the political ethos theory does not
provide a powerful tool for comprehéndihg American city politics
generally, the fact remains that it fits the data in our original study
extréordinari]y well andlseems applicable, at the 1ea§t, to the political
patterns found in and around many older American cities in the'Northeast "

and Midwest.

Banfield and Wilson contend that the various social c]eavagés in

Amawinin ritiac and matrannlitan areac tend to coalesce into two basic
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opposing patterns (or political cultures) deriving from the "fundamental
cleavage between the pub11c -regarding, Anglo-Saxon Protestant,
middle-class ethos and the private-regarding, lower- c]ass, 1mm1grant
ethos" (Banfield & Wilson, 1963, pp. 4fo),//1he pub11c-regard1ng political
culture emphasizes they@]uesof“fﬁexaeform movement, e.g., "good

government,“ eff?E%ency, and the disinterested support of the broad

“public interest, By contrast, the private-regarding culture, which is

associated with "machine" politics, seeks personal benefits and favors
from the political system and identifies with the ward or hefghborhood '
rather than the community as a whole. While the private-regarding
culture recognizes the legitimacy of competition and conflict between
groups concerned with narrow and special interests, the public- regard1ng

culture takes "the view that po11t1cs, rather than be1ng a struggle

~among partial and private interests is (or at any rate ought to be) a

disinterested effort to discover what is best for the community ‘as a
whale'™ (p. 154). | |
Thus, while we agree that the avai]abi]fty of management resourees
has much to do with the structuring of the political process of school
district governance, our data (Boyd, 1973, 19766) strongly suggest that )
the crucial rules of the game affecting-the proceSs derive more from.the
cultural ethos than from perspectives associated with the level of
managemeht resources available. On the basis of Banfield and Wilson's |
description of their "political ethos" theory, the’rﬁ]ee of the game
which différentiate the public and private-regardiné cultures appear to
vary along four major dimensions: (1) the extent to which competition

and politics are viewed as iegitimate; (2) the extent to which the

R1j



185

public interest is defined in terms of the whole community; (3) the
egtent to which honesty, impartiality, and disinterested participation
are expected; and (4) the extent to which efficiency and expertise in
governance are valued. |

In brief, we found, in regard to the first dimension above, that
while in the white collar districts politics in its broadest sense was
shunned as unseemly, and tended to be viewed as unnecessary and improper
because it was believed that a common interest could and should be
defined, in the blue collar districts compet1ng interests and po1nfs of
view tended to be an accepted fact of life and the competitive aspects
of educational decision making (e.g., school board elections and con- - .
troversial issues) provided an enjdyab]e_diversion and activity for many
people.

Concerning the second dimension, we found that,-un]ike the white
collar districts, in the blue collar districts positions taken by groups
on issues were seldom substant1ve1y deve]oped or symbolically advanced
in terms of "what's best for the whole community." Also, we found that

groups and individuals were 1nc11ned to manifest, both in words and

deeds, a pronounced allegiance to subcommittees. The latter point-was
dehonstrated, for examp]e; by the lack of unity of PTAs, the tendency
by school board members to represent the interests of sub-areas and

groups, and the prominence of "name-voting" on the basis of ethnicity

and/or religion.

In regard to the third dimension, un11ke:the1r counterparts in the

white collar districts, board members in the blue collar districts
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i

tended both to expect and receive requests for favoritism (e.g., in the
allocation of nohcertified.positions and contracts) from their con-
stituents, and some board‘members tried to grant these requests in an
effort to increase their po]iticé] support. Furthermore,”é history of
patronage and corruption ﬁn local govefhment;‘in recent as well as past
years, contributed to an atmosphere of distrust of public officials
which reduced willingness to delegate aﬁthority and defer to expertise
in blue collar districts.

“.Finally, both the paucity of management resources in blue collar
districts and-the character of their political culture described in the
three diménsions above combined to'ﬁinimize the extent to which efficiency
~and expertise in governance ‘were valued. By contrast, plentiful management
resodrces and a sﬁrbng sense of "public-regardingness" tended to.
maximize the emphasis on these values in white collar districts. In sum, -
the cdﬁbined effect of the political culture and management resources in
the white co]iar districts tended to minimize conflict and maximize the
effectiveness of the role of the superintendent as an "educational
“statesman." On éhe other hand, the reverse was true in the blue collar
districts, where the superiﬁtendents generally were pressed to adopt the
role of a "political strafegist."

Although the deviant céges were similar to their nondeviant counter-
parts in political culture and management resources, the chief factor
which set theﬁ apart was the qua]ity of leadership by their school
authorities. The low status/low conflict districts enjoyed unusually

skilled political leadership, while the high status/high‘conflict districts
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suffered from inept leadership which often provoked or contributed to
conflict. Héwéver, the leadership factor did not by itself account for
all of the difference. Ideological tensions between conservatives and
liberals contributed to the high level ofﬁconf]ict in oﬁe of the high
status/high conflict districts. And, the two low status/ Tow conflict
districts had in common not only astute leadership but also a
distributioh of the electorate within their boundaries which enabled fhe
largest subcommunity in each district to control district decision
makiné, an accomplishment which was facilitated by thp presence of a
single dominant local po]jfica] party in each district. (For further
data—in support of these conclusions, and for extensive case study data
illustrating the character of the political cultures, see Boyd, 1973,

1976a.)
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Methodology

~ In the course of this study, we conducted over one hundred-fift:y

in-depth interviews with core actors in, and observers of, current and

‘past school district and associated community events, including:

"(a) school board members; (b) superintendents and other central office

administrators; (c) school principals; (d) teachers union leaders; and
(e) parent leaders.

The first wave of interviews were conducted by the Principall
Investigator in 1977 as he was setting up the NIE-funded study'énd
securing official agreement from the school districts to participate in
the proposed study. At that time he interviewed ‘the superintendeﬁts and
two or more board members'in each district. The second wave of igter-
views began in 1979 after the field researchers were.familiar with events
in tﬁeir assigned districts.*. Although there were several exceptionms,
normally most or all district board members were interviewed first; -then
arrangements wire made through the.district central‘offices to interview

the superintendent, two principals (one from a school being closed and

_.one from a school receiving pupils and personnel from a closed school,

when possible), two teachers union leaders, and’ two parent leaders in

each school district.

" % Initially, two part-time research assistants were hired to conduct the

field work in the Chicago area and one part-time research assistant was
employed for the Marasmus area. It quickly became apparent, however, that
on a part-time basis these -researchers could not adequately cover board
meetings, conduct interviews, and coastruct case histories for so many
school districts. Consequently, three more part—-time researcheeé were
hired, two for Chicago and one for Marasmus. /

/

/

/
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The interview schedules (which follow in Part II of.this Appendix)
consisted primarily of open-ended questions, some of which were asked
of all persons interviewed, and some of which were tailored to fit in-
dividual categories 6f actors. In addition, interviewers added questions
both to bring out discussion of important problems and particul;r eventé
in each district, and to follow up fruitful lines of inquiry opened‘up
in answer to the standardized questions. There was wide variation in
the responses given to ﬁhe questions. Some informants were quite willing
to explain their views on district events in great detail, and some inter~
views run over twenty double-spaced typed pages. Other informants were

quite terse and offered little spontaneous comment, and such interviews

"are sometimes less than five pages long.

A number of the interview questions focused onvthe positive and
negative effects of declining enrollments and finances on school gover-
nance and policy—-making, on del;very of educational services, on the
children and their families, on the staff, on the communities ;erved by
the schools, ;nd on the overall functioning of the school systems. Many
other aspects of the consequenceé of decline-related issues on local
commuﬂity life and organization were brought out in the interviews and
are included in the data used in this study.

In éractice, the interviews were conducted in each district by the
field worker who had for the previous months or years been observing
school board meetings, gathering data from official schgol distfict
records in the administration building, and following local community
newspapers covering district aff;irs. Therefore,each field worker was
well informed about past and current events in each district. Because

the teachers, principals, and parents interviewed were in most cases sug-

gested by the district superintendents (the teachers and parents were in

R17
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some cases suggested by principals), there was likely an element
_of bias in the selection of these informants. This appeared to
have actually happened in a few instaﬁces, such that the inform-
ant's perspective and analysis of events closely paralleled that
of the administration; -but the effect was counterbalanced by five
factors.

First, there was the stress put on the strict COnfidentiality
and anonymity of the responses and their scurces before the in-
terviews began. Although some informants did not care who knew
what they said to us, others were clearly only willing to speak
frankly after recelving such assurances. Second, the field re-
searchers had in many cases observed the informants in board meet-
ings, etc., and were already familiar with their positions on contro-
versial issues. Third, the field researchers were informed in

district issues and so could tailor questions to take advantage of

the strongly held opinions of some informants -and bring out more
fully the reasons behind such opinions. Fourth, by specifying
teachers union leaders, and principals of cioSing and receiving
schools, district officials could not avoid referring us often to
people withlviews independent of, and sometimes directly opposing,
the administratioﬁvand/or majority board members. Fifth, wé”t:ied
to interview as many board members as possible, and that guaranteed
that minority opinions were expressed in districts with conflicting
views represented on the board.

The nervousness of several administrators about our interview-
ing specific people in some :of theée districts Validatesithe rep-

" resentativeness of the opinions and positions expressed in the
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interviews obtalned as much as any tightly imposéd methodology could
have insured.* The most compelling argument for the validity of
the bulk of these interviews, however, is that they ring true to the
ears of the field researchers who spent much time and energy observing
and.studying_the various distridfs. It is often very easy to spot a

v
} .

personal gripe, a special interest dominating a broader evaluation, an

" ideological position framing the perception of events.

Such a copious amoupﬁ,of qualitative data as is contained in these
intefviews isluhmanagable,without some systematic organization, topic
classification scﬁeme, and retrieval mechanism. Old—fashioned.Mcﬁee
cards worked admirably to provide all these services. Passageé con~
taining internally cbhefent statemengs were entered on individual McBee
cards and coded using é multiﬁle topic énd informant identification code
involving over ninety categories of subject matter. For Chapter five,
topics relating to consequencas of deciine on various aspects of the

delivery of educational services and the quality of the schools and

curriculums were selected for retrieval and analysis.

%* In only one case was a request for an interview refused: Mr.
Fisk, the -locally powerful Trenton school board member who has often
succeeded in contro%ling that 'school board's major decisions for over
twenty years, refused to be interviewed by Boyd a decade ago and again
refused to be interviewed in the present study. But yesars of observing
him in school board meptings, and hearing evaluations of him from frienc
and foes, all helped justify the feeling that his role and positions ar¢
well understood and represented in the data base.
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> Interview Schedules

School Board Members

Introduction

As you know, we are studyihg how school districts are coping with

© the problems of declining enrollments. Because the alternaﬁives open

to school districts are affected by other problems'and constraints they

faée—;for éxample in state aid, union contracts, and budgetary mattérs——

we also are interested in other problems and issues faced by school boards

at the same time-;hat they must deal witg declining enrollments.- The
findings of our study should be useful because they should help illuminate

the consequences of decline and retrenchment and the kinds of approaches
which are effective in dealing with theszﬁ§moblems.

1

All answers in our interview will be treated in a confidential
manner. The results of our study will be presented in an anonymous or
a statistical form. If you don't mind, I would like to make notes as we

talk so that I will have an accurate record of our interview.

~

Questions

1. First, how long have you lived in the school district?
2. How long have you beén active in school affairs and‘in what capacity?
3. a. Coul& you begin by telling me what 3?ﬁ.think have been the main

consequences of declining enrollments in your district?

N
X\

PN -
/b. \Qg you sezrany positive consequences of declining enrollments?

- € n . ] .
(Lf so::tht are/gpey.)‘ v .
¢. What have the conséﬂuences been for children in the schools and
' P

for the nature of the educational program delivered to them?
L

AN

- f1
N
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4. a. What do you see as the positive and negative--if any--consequences
of policies adopted or steps taken by the district in response to
declining enrollments? (Probe for the specifics of any of these
that are identified.)

b. What have been the consequences of policies or steps taken for '
children in the schools and the nature of the educational program
Aelivered.to them?

- 5. Are there any things that you feel the district (a) should heve dene or
JEb) should not have done in response to declining enrollments? (What
and why? Get'specifics.)

6. - What problems, related .to declining enrollments, have you had in dealing
with (a) studen;;T\Tb) parents, (c) teachers, (d) administrators, or

(e) other board members?

7. (If not already identified by reSppndeqL:) What are the main,problems
or issues which have arisen because of‘declining enrollments and funds?

, 8. What alternative solutions for these problems or issues has the board'
. considered? Who suggested these alternative solutions or.where did
they.come from? |

. 9. What was the final solution (or selutions) adopted and why was it
selected?
10. What do you think are the mest important problems or issues that now

face your dist;ict——or are likely soon to face your district? .

11. Has the process of making "hard choices'" due to the pressures ef

declining enrollments resulted in any refinement or alteration of

- the school district's goals or objectives? (1f so, what specifically?)

&

a: (For example:) Has the school district had to choose to cut,

~consolidate, or eliminate any educational programs?
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b. The growth of a few programs, such as special eddcation, has -
received a lot of emphasis recently, especially by way of new
state and federal requirements. Has this created.a problem in
maintaining other prograums, such as art, music, and physical
education? | |

12. Ask specific questions for that district.

School Principals

Introduction (same as for school board members)

guestions
1. a. How long have you been in'your current poéition?
b. How long have you been in the school district?
¢. What was your previous position? _ . -
We are interested in learning about thg/c;nségﬁence of declining enroll-
ments and the consequences of steps taken by the school district in response
to declining enrollments. These consequences affect children, families,
\ neighSOrhood;, schools, teachers, administrators, and the overall function- .
\ipg of the school system. |
2. | a. Could you begin by telling ne what you think have been Fhe main
consequences of declining enrgllments in your district?
b. Do you see.any positive consequences of declining enrollmeﬁts?
(iIf so, what are they?s
¢c. What have the consequeﬁces been for children in the program and
for the nature of the educational program delivered to them?
3. a. What d§ you see as the positive and negative--if any——consequencés
of 'policies adopted or steps takén by the district in reSponsé to

declining enrollments? (Probe for the specifics of any of these

that are_identified.)
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b. What have been the consequences of policies or steps taken for
children in the schools -and the nature of the educational program

delivered to them?

4. Are ;here any things that you feel the district (a) should have done or
(b) should not have done in response to declining enrollments? (What
and why? Get specifics.)

7S:W_Eyépvproblems,\related to declining enrollments, have you had in deal-
ing with (a) students, (b) parents, (c) teachers, (d) other administra-
tors, or (e) ;he school board? |

6. What can a principal do in coping Vith"the effects—of%declining__
enrollments?

7. Wpat kinds of changes might hglp you, in youg'role as principal, in
:esponding.to the problems of decline? |

8. Ask specific questions for that district.

Suberintendeﬁts _

N
Introductioﬁ\ (same as for school board members)
Quesﬁions \\h
~ 1, » Would you please summarize your view of recent developments in your

district related to declining enrollments? .

2-4. Same questions, plus the explanatory paragraph,. as for school prin-

cipals. Note, however; that question & should be modified to read:
“with the benefit of 'twenty-twenty hindsight,' are'there any things
that you feel the dist;ict should have done or should not have done .
What kinds of changes--for example, in state or federal policies--mig]
help school officials in dealing with the problems of declining
enrollments?

Ask specific questions for that district.
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Teachers Association Leaders

Introduction (same as for school board members)

Questions

1. a. How long have you taught in this school district?

b. How long have you been active in tne'teabhers asseciation and
in what capacities?

2-4. Same.questions, plus the explanatory paragraph,.as for school
principals..

5. What problems, related to declining enrollments, has the teachers

association had in dealing with (a) school prlncipals, (b) the

school superlntendent and central office staff, (c) the school
board, and :(d) students,’parents, and community resldents?
6. What do you see aé the teachers association's role in coping witn
the effects of declining enrollments? e
7. What kinds of changes might help ‘the association in responding to
the pronlems of decline?
!

8. Ask specific questions for that district.

School District Parent Leaders

) Introduction (szme as for school board members)

Questions
1. a. How long have you 1ived in this school district? ,

b. How long have you been active in school affairs and in what
capaeities?
2-4. Same questions, plns the explanatory paragraph, as for school principals.
‘5. What problems, if any, related to declining enrollments, are there for
parents in dealing with (a) teachers, (b) school principals, ‘(c) the,
superintendent and central office staff,_(dl the scheol board, and

(e) any cost conscious groups in the community?.

6. Ask specific questions for that district.
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Fiscal Strain in Public School Districts
by
Guilbert C. Hentschke

University of Rochester

There is currently no consensus as to a valid measure of fiscal

strain in public school districts,'although there is a wide agreenent

?that'school district administrators are facing greater fiscal pressures

currently than in the past. What are the most prevalent measures of fiscal

.strain and what are the theoretical shortcomings of each? These questions

help determine the validity and utility of research on "decline" research
on schoolsnwhich utilizeSa particular measure of fiscal strain will yield
findings which will vary depending upon which measure is chosen. If for.

no other reason than this, the options available to the educational re-

'searcher for measuring fiscal strain should eva:uated.

Measuring Without Explicit Theories

There are two major perspectives, one or both of which undergird most

'discussionS'of_fiscal strain. The first views school district operating

officials (central office administrators) as having little discretion in
spending and in generating revenue. They are bound by labor contracts,
state requirements to provide certain services, enrollments, legal or -

pOlitlcal limits on taxing ability, and other constraints which essentially

remove financial discretlon of administrators. The relevant factors af-
fecting funds flow in school districts are determined outside of the

decision-making authority of district administrators.
/\\

£(
Because these exogenous factors do not have equal impacts across school

districts, the argument goes, districts are affected differentially. When

\
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those factors é#ogenous to a school district cause expenditures to in-
crease (and revenues to decrease) faster than expenditures to decrease
(and'fevenues to increase), the dis£rict suffers a relative increase in
fiscal strain. |

In order to asééss the amount of a district's fiscal strain re-
sea;chers examine changes in these exogenous factors-—factors which
implicitly or e#plicitly cause greater reductions in revénues 6r increases‘

in expenditures than would have been the case had those factors not changed.

Thus, when confronted with two otherwise'idéntical districts and obser{ing

that one of the districts lost enrollments over a year .and the other did

changes in enrollments, changes in tax rates, changes in assessed valua-

'not;—we &onclﬁ&é_fﬁﬁf_thé”district~whiéh—lost—enrollments>suffered-great:;w,;w~_;
er financial strain (due to losses in state aid, large proportions’of fixeﬁ
costs, and the impliéation of decline in support for schools among local
taxpayers). Tﬁe design is reflected in studieé’which emphasize single

exogenous forces which cause changes in revenues/expenditures, e.g.,

tion per pupil.

This measure of fiscal strain--the 'exogenous factors' measure--
suffers from several tﬂeoretical as well as operational shortcomings;
.especially when one is seeking'té compare fiscallstrain among school
‘districts. First, it does not specify whose strain. Instead, the school
district takes on an anthropomofphic character, "suffering' when external-
ly imposed reductions take place. Even if there wefe a direct relatioun-
ship between enrollment declines and "fiscal strain," there is no reason
to believe that it would affect allnpeople or programs equally. Highly.
experienced, tenured te;chers may be relatively unaffected compared ﬁb

N . 3 / 3 .
young, untenured teachers. To say that a district suffers fiscal strain

due to enrollment declines is vague and unrevealing. Further, there can

- | 20y
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be no theoretical statement of "school district behavior" which links
enrollment declines to strain. ,
Even the link between enrollment changes and changes in revenues/
expenditures is difficult to trace over time. Unless it is integrated
into a complex model thch monitors changes in all major exogenous forces,
the measure is a poor one.
The major problem with uost single weasures of strain used heretofore
is that it is as easy to arrive at conclusions opposite of strain as it
is to presuue that the measures cause strain. Under certain assumptions,
enrollment deelines'could result in higher levels of service for those
students remaining. Higher tax rates could reflect increases iu taste
for educatiou as well as a response to fiscal strain. Increases in
short-term debt could reflect lack of fiscal control and ease of access
to financial markets as well as a response to-fiscal‘strain. Reliance
on largely . exogenous measures precludes a formal statement of a theory
of motivation of the individuals supposedly under strain. Use ef only
one or a few such measures, without a theoretically defensiﬁle rationale,
merely results in even less valid emplrical results
The second method of measuring fiscal strain, and the one originally
proposed in this study (and subsequently abandoned), attempted to over-
come the problems associated with using one or more strictly exogenous

variables. The spec1fic methodology 1is, reported elsewhere (Hentschke,

Educational Economics, May-June, 1977, pp. 10-15). Essentially it at-

tempted to inregrate those endogenous and exogenous variables faced by
the "district decisionmakers." In several respeets it.represented a step
in the right direction. First it attempted formally to include all of
the major-factors theh would eeuse,expenditures/revenues to change

over time and delineated those factors over which district level decision
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makers exerted "control." Variables in the model include cost deter-

‘minants such as staffing ratios, costs of inputs such as teachers'

salaries, enrcllments, inflation rétes, assessed valuation, state aid,
énd tax levies. Like earlier efforts this model recognized the import-
ance ofﬁexogenous variables, but it also incorporated variables over which
'distric; decision makers have discretion, é.g., cost determinants and
tax levy. Further, in this formulation strain is associated with a
specific group of individuals, e.g., those with the authority‘to set tax
rates and determine changes in technology, such as staffin;miatios, etc.
The link to f;scal strain is more intimate in this model. For
example, the impact of enrollment decline is considered jointly with
other exogenous factors such as state aid changes and ésséssed valuation
changes. The final step of the model calculates chénges in tax rates .
required to maintain existing technology and reflects changes in e#ogenous
variables such as enrollment changes, assessed valuation changes, etc.
The model yields a measure of fiscal strain: it is rhe difference

between what the tax rate woula have been in year one, if éll 6the;
factors had been held constant in year zeio, versus what the tax rate in
year one actually became. The original presumption implicit in the modéi
is that if the actual tax rate was greater than the expected tax fate,
district decision makers were experiéncing'fiscél strain. They had to
increase taxes merely to "stay even." The greater fﬁe difference between
the two taxes, the greater the strain. Districts.in‘which the actual tax
rate in year éne was less than the expected tax rate in:year one experi-
enced the opposite of fiécal‘strain. .

_ This approach to fiscal strain, through a more comprehépéivg measure

of changes in financial condition, suffers from two shortcomings--one

- 1 ’
superficial and the other severe. At the superficial level, district
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. ?
decision makérs can respond to changes in exogenous forces by means of

I . -

methods other than tax rates. They can modify technol?gyh(e.g., reduce
staff,'close schools, etc.) in a variety of ways. Thﬂs'problém-by iteelf
is not fatal. The combined effect of changes in technology and tax rates
can be calculated. ' - _ : f
The fundamental problem with this model "is thatjthe assumptions of
d1str1ct decision-maker motivation have still not been stated Implicit

in the model is the ‘assumption that district decision makers raise taxes

v . | .
only as a-last resort and in response.to fiscal strain. Most discussions

of administrative behavior in public settings arri7e at the opposite

conclusion wlth regard to the motivation of pubiic offieials, i.e., that T e e

public officials are budget maximizers and increase budgets via tax rate
increases as much as they feel they can.

The weakness in our initial measure of fiscaﬁ strain.is attributabie
‘largely to.an absence of a theoretical understanding of "fiscal motivation,"

i.e., the fiscal objectives that public officials pursue. Fiscal strain
occurs when those objectives are thwarted. fThe}fiscal strain measures,~

considered heretofore portray school district decision-making as essential-
ly a mechanical.process. Enrollment changes, for'example, have a well-

defined algebraic relationship to eXpenditures and revenues. Not con-
Vsidered are the many decisions-;large and sm;ll--made during a year, which
reflect responses to those exogenous variabigs and reveal the preferences
of distriet decision makers. Measures of gﬁscal strain have\meaning only
when accompanies bv a coherent "tnesis abthgwhat motivates district

P

i

decision makers. This is addressed belmﬁ.;
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Fiscal Strain and a Theory of District Administrative Behavior

The presumptions put forth in this section are that district
decision makers are motivated to maximize the size of their annual
budgets and . that fiscal strain is most accurately portrayed asithe

degree to which total budgets are not increased. The arguments to

support these presumptions are drawn largely from William Niskanen

(Bureaucracy and Representative Government, Chicago,*Aldine,vl97l;

and Bureaucracy: Servant or Master, London, The Institute of Economic

Affairs, 1973.) Niskanen's portrayal of the Bureau head fits our defi-

nition of public~school decision makers.

o Public-school districts are "bureaus"-in the sense that:

1) employees cahnot appropriate any part of :hé}éifference between
révenues and costs as personal income; and o
2) a relatively large part of re;urring revenues derive from
"grants," i.e., nb; from tuition revenueé from students.
Bureaucrats are (orj&uickly become) repfesentaﬁives of and advocates
for the bureaus they head. Their primary rélations are with the organiza-
tions that provide their large recurring appropriations (the state‘andv
local district in the case of public schools); The activities'of district-

level decision makers are largely dominated by their relations with

officers of the sponsoring organization. District-level dgcision makers

offer a promised set of educational activities to the local municipality

in exchange for a budget:

The bureau's characteristic package offer of a promised output

for a budget has important implications for the behavior of
bureaus, Under many conditions it gives a bureau the same type

of bargéining power as a profit—seeking monopoly that discrimi-
nates: among customers or that presents the market with an all-or-
nothi % choice. The primary reason for the differential bargaining
powerZof a monopoly bureau is the sponsor's lack of a significant
alternative and its unwillingness to forgo the services supplied
by t?e bureau. Also, the interests of those officers of the’

i
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collective organization responsible for reviewing the
bureau are often best served by allowing the bureau to
exploit this monopoly power. (Niskanen, Bureaucracy:
Servant or Master?, pp. 6-30)

Given this situation, what do district-level decision makers czek
to magim;ze? The objective of his counterpart-—the profit-seeking mana-
ger--is widely assumed to be maximization of the net present value of
future flows of revenue. 'There may be elements to his utility other
than personal income, but there are no prior assumptions that he has
any personal interest in either efficiency or the general welfare; for
some conditions these may be consequences of his purposive behavior, but
are not the objectives." (ibid., p. 21). School district decision makers
are also purposive, utility maximizing individuals. However, the arguments
posited for profit maximization do not strictly apply to the bureaucrat.
The bureaucrat seeks to maximize his budget, not the net present value
of future flows. Why? Niskanen posits arguments based on 'rationmality"
and the "will to survive."

Consider first the rationality argument:

Among the several variables that may enter the bureaucrat's

motives are: salary, perquisites of the office, public reputa-

tion, power, patronage, output of the bureau, ease of making

changes, and ease of managing the bureau. All except’ the last

two are a positive function of the total budget of the bureau

‘during the bureaucrat's tenure. The problems of making changes

‘and the personal burdens of wmanaging a.bureau are often higher

at higher budget levels, but both are reduced by increases in

the budget." - (Ibid, p. 22)

Budget maximization may or may not be consistentxwith higher level goalé.

Niskanep's survival argument reinforces the budget maximization
assumption. The employees of the school district as well as state edu-

/ S l g ’
cation officials influence the district decision maker to maximize bud-

gets. Their reasons for eﬁcouraging him to maximize budgets are diffe;ent

but reinforcing. The behavior. of employees depends on their perceived
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rewards of employment in the school district. - "They [the employees]
can be cooperative, responsive, and efficient. Or they can deny informa-
tion to the [distriet decision makerl, undermine his directives, and
embarrass him before the constituency and officers of the collective
organization' (ibid., p. 24). The employees' interests in larger
hudgets are easy to comprehend. They are directly correlated with increased
opportunitiés for promotion, more job security, etc.

Niskanen's "collective organization" or spomsor is analogous to the
community in which the school district is located and, to a lesser degree,
-0 state government. Both levels support budget maximization by the
district decision makers. Both expect the district decision malier to
propose aggressively more activities and higher budgets. Indeed, they
would not otherwise know how to perform their review role.

1f the agencies suddenly reversed roles and soquthemselves short,

the entire pattern of natural expectations would be upset, leaving

the participants without an anchor in & sea of complexity. For

if agencies refuse to be advocates, legislators would not only have

to choose among the margins of the best programs placed before

them; they would also have to discover what these good programs
" might be. (Aaron Wildavsky, "Budgeting,' International Encyclo-

pedia of the Social Sciences, New York: The Macmillan Co., Vol. 2,
1968, p. 192) ' ‘

The same holds true for school district decision makers. They are

advocates for school programs, and hence for larger budgets.

Constraints on Budget Maximization

To state that district level decision makers desire to maximize
budgets does not imply that they can always increase the size of their
budgets. Thére'are inhérent limits to budget size, the most fundamental
of which is the expected level c! output by the school digtrict. Members

of a community collectively determine at the margin the amounts of school-

_ing which will be provided by government. The "voting" process yields a

level of financial support for sthools in exchange for a promised set of

23
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activities.. When districts repeatedly do not deliver the promised set of
activities year after year or when the voters, for any reasomn, vote for a.
reduced level 6f activities, financial support will fall. These forces

do not, however, alter -the preferences of district-level decision makers,

A Measure of Fiscal Strain

It follows from this discussion that the most appropriate measure of
fiscal strain for district decision makers is percent change in total bud-
get. The smaller'the positive (or greater the negative) change, the more
fiscal strain is experienced by district-level decision makers. Other
measures represent less valid proxies of the concept in that (1) they only
indirectly reflect changes in budgets, or (2) they bear no relation to

'budgets and budgét changes.

Fiscal Strain and Causes of Dissatisfaction with Public Schools
Some discussipns suggest that districts with greater fiscal'strain

will show evidence of greater overt dissatisfaction with schoolidg. This
hypothesls is based on the presumption that district-level decision makers
zre essentially mechanistic reactors to external forces which drive changes
in expenditures and revenues. Fiscal strain in this portrayal is aevoid
of any theory:of managerial behavior. Furtner, overt dissatisfaction‘with\
public schools is presumed to stem largely from this mechanistic relation-
ship.
- If this formu%apioh of social behavior aﬁﬁroximately represented
reality it w0uid seem that we should Be able to observe the absence of
~overt dissatisfaction with public schools when fiscal strain is not oc-
cﬁrring, which does not seem to be borne out empirically.

| A competing theory of overt dissatisfacpion with public schooling was
developed by Weisbrod in 1977: the greater the consumer-to-—consumer

diversity of demand of a collective good, the larger will be the proportion

<34
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of the population who are either oversatisfied or undersatisfied with the

level of that good provided by government. The argument is more fully -

ldeveloped in Weisbrod (The Voluntary Nonprofit Sector, Lexington, Mass.,

Heath and Co., 1977, pp. 51-76) and experimentally confirmed by Bendick

("Education as a Three-Sector Industry,” in Weisbrod, op. cit., pp. 101~
141). In his model of output determination in the government sector,

A

Weisbrod (p. 54) argues that:

the political process of determining an output level is
likely to leave some consumers dissatisfied because they are
feceiving 'and paying for too much of the good (schooling in this
instance), while others are dissatisfied because they are re-
ceiving too little--that is, they would prefer to have the total
tax payment and output level increased. The relative numbers of
the two dissatisfied groups depend, of course, on the particular
tax-pricing system and the political decision process. The
'simple majority-vote rule, for example, would satisfy only the
median consumer, and so the population would be split evenly be-
tween those who demand more and those who demand less at the
prevailing marginal tax-prices. )

Ip thaﬁry, if all voters had the same level of consumer demand for a given
level of a patticular government good at a particulér tax price, that level
wéuld be provided and Fhere would be no dissatisfaction with the out ut
level or the associated tax pfice. Conversely, the greater the hetero-
geneity of demand for a particular government good, the greater.the dis-
satisfaction.with the tax price and the outﬁut level of that goxernmenf
good.

Bendick tested this heterogeneity of demand hypo;hesisvon public
schools, using as his measure of’qvert dissatisfaction with public schools
the relative market (i.e., non-public) shares of elementary and secondary
educatiog in each ;;ctqr of the economy across the fifty states. . He
operationalized divensiLy of demand through two proxies: taste for

education as measured by educational level of adults in the community;

and ability to pay as represented by family;incoﬁe. (To compute the
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residual adult education proxy variable, he rank ordered the adults in’
each state by 1ncreas1ng level of education achieved excluded all ob-
servations at or below the median, and multiplied the educationalr
achievement above the median by the number of persons in that class.
The resultantlfigure was then restated in percentage terms‘by dividing
total person-years of education above the median by the total person-
years of education in the state. The computationai procedure for mea-

' suring residual income paralleled that for residual education (igig.,
p. 111) ) His findings (regression results) are consistent with the
lhypothesis of greater overt dissatisfaction with public schools being
associated with greater residual demand for education.

To ‘the extent that our research interest is overt dissatisfaction

with public schooling, the formulation of Weisbrod appears to be the-

oretically well grounded. empirically teétable, and tentatively confirmed.
The operational definition of dissatisfaction;-whether it be proportion
of the population who szek dlternatives to the public schools or some
measure of the amount of public debate surrounding public schools--is

less significant here than the cause-effect postulation: all else

equal, increased diversity of demand for education causes—increasedgovert

dissatisfaction with the public schools.

&
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SCHOOL DISTRICT FISCAL STRAIN
PAST AND FUTURE

vGuilbert C. Hentschke and John Yagielski
INTRODUCT1ON o
Over the last decade terms such as ''fiscal strain' and '"retrenchment'
have become widely used to characterize a wide variety of phenomena in

school districts. {In particular, the agony faced by school board members

and their superintendents as they encounter "fiscal strain' and "retrench

_is widely documented through studies of school district policy making,‘

: . 2 . . .
-analyses-of enrollment losses on operating costs, reductions in service

levels,'3 the impact of imflation.h reductions in course offerings,5 school

closi—ng,6 increasingly conservative administrator behavior,7 and reduced

- teacher mobility.8

The '‘depression atmosphere" islin sharp contrast t& that whiﬁh existed
only se!gﬁél decades ago and prompts fhe question: ''Will public schgol
board members and”administrato;s proéréss through the next decade under the
pall of f?geél strain and retrenchment which ié 'wprse’ thén, or '%ett;r'

rd
than that whit¢h they face today?" This is the central question addressed
: ’

in this article.

.The quesfion is particularly germéne at this}time becauge of tHe
heightened sense of angyish which educators feel -over the reductions in
federal spending for education as part of “Reaganomics.“.'lndeed, it is
intellectually tempting to jump to the conclusion that current fcdéral
policies are Iikeiy to increase the fiscal strain Fgced in local school
districts over fhg“next decade. We (tentatively) have reached the opposite
conclusion. |t appears to us that, evaluated in their totality, federal
policies currently in place wil] do more to ezse fiscal stré}n in school
djst}ict§“théh to exacerbate it. The major cau%g of riscal strain in

school districts appears to have been inflation, fol]owcd'by externally
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imposed mandates< To the degree that these forces diminish, fiscal strain m

in school districts can be expected to decline over the next decade.

.o

In order to support this conclusion we need first to define fiscal strain

and trace the roots of its causes. Once we have’ woven our way through defini-

tions and ‘causes oF'fiscal"strain;‘wemwi11'bé”fh”a”pdsifibﬁ“td”gbecu]até‘6n'?ts"
Lr R : .

severity in school districts over the next decade.

Definition of Fiscal Strain

.

There is not widespread consensus on the definition (or causes) of fiscal
strain. Ours is arbitrary, but seems to capture most of the uses we have seen.
Fisca] strain occurs when (1) conditions over wﬁich school boards and superin-
tenden}s have no direct control, change in suéh a way as to reduce their.
discretion; and (2) the Eesulting new alternatives available to them are, as a
group, less preferable than those faéing them before conditions changed. This

definition requires some elaboration.

School boards and superintendents are decision makers-who have .
preferences. The school board and. superintendent make the major decisions
which affect how resources are allocated in a school district. They do

this by making a wide variety of-decisions, e.g., how much revenue to secure

through tax levies; how large a budget should be; what clauses-to apﬁ;gyg_mhm“

O
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in a cbntract; whether to keep a school open; what purchases to authorize;
and so on. These distriét-lcvel decision makers entertain a range of N
alternatives during their deliberations prid? to deciding. They hold
hearings, receive and give tentative opinions, analyze data, and uItimaterJ
take votes. They face fiscal strain when all the alternatives they cur-
rently face are, as a group, less preferable than the alternatives they
faced a short time ago. Consider the totally.hypotheticai exahpfe of the
school board that had to approve a district budget which was identical in
all respects to the prévious year's budget with one exception--a gallon of
fuel 6}1 had doubled,in price. In this case we know that this year's set
set of choices is less preferable than last year's set oﬁ;choicés, because
our hypothetical school board would avoid paying more for fuel if it could.

238 | ~
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The preferences of these decision makers play a major role in defining
and explaining.fiscal strain. School boards and superintendents do not
consider alternatives without at the same time evaluating them. In fact,

& . .

_mos't of the, testlmony and acrlmony surroundlnq budget proposa]s, school

c]osung proposa]s, and contract proposa]s reflect the facts that |nd|V|dua1=7“”“
have preferences and that thoae preferences vary from individual to indi-
vidual. |

As diatrict decision makers vote on budgets, school closings, etc.,
they arekexpresa{ng relative preferences. In particular they are buyihg
prefe}red goods and services, assemb]ihg ;hem in preferred combinations,
and using them to provide schooling in ‘their district. Althouch not pur-

chased simultaneously, the goods and services purchased by these decision

makers are the most preferred, given available options percelved by them.

‘J

In the purehasing process they 'buy'’ teachers at a specifiedvlevel of
compensation, put them into classes of speciffed sizes‘and comgositions,”
hire administrators for a specified number of school buildings, approve
a specified array of courses, and so on. In all instanceaischool boards

and superintendents choose. among. alternatlve purchaSes. (The goods and

fervices purchased for schoollng are usua]]y called "inputs' to schooling,
and the unique c0mb|nat|on of goods and services purchased by a school
‘district is usdal]y ca]]ed a "bundle" of inputs.) Decision makers chocse
because they have to. The mechanism which forces these choices .is the
balancihg equation of‘revenues'and expehditures, ife., the amount of
money which can be USed_to,purchaSe thesevinputs is.limited by the amount
of revenues received (usually ¢alled a ''budget conatraint”).

. ln moatvinstances the district decision maker would consume more of

all inputs (te a point), but is prohibited by a budget constraint. The
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budget constraint determines the level at which the decision maker can
eonsume goods and services_for schooling, but does not determine the spe-
cific mix of goods and services. For‘a given level of budget constraint,

d!strlct decusuon makers decide that comblnatnon of schoollng |nputs

which maximizes their preferences.9 They do thls by Weughung the|r relatlve
preferences, and purchasing that bundle of inputs which gives ‘them- the
greatest overall satisfaction (or which most reduces - dissatisfaction) and

which is equal to but not greater than their budget constraint.

“School boards and superintendents behave like consumers. District

decision makers behave like "household decision-makers'' or consumers,

who think about whether to buy a new car, pay off old bills, |nsulate the
house, go on a vacation, add to savings, take in a boarder, and so on.

The alternatives_considered'at any one time are not cqmprehensive; nor of
equal financial'magnitude or consequence, and the relative importance or
utility of each alternative to the individua’ is difficult for him or herw

[

to articulate. Nevertheless, the decisions do get made somehow, and the

Y

preferences of the decision maker determine the behavior.

Viewing the educational decision maker as a coasumer of schooling

inputs implies several characteristics of decision-making in school districts.

First, because their wants are, for all practical purposes, unlimited and

1
-

because consumption is constrained by budgets, the preferences ot the decision
maker are revealed by“his or her behavior. Rather than having to ask them
what they prefer, we can observe their consumer behauior. In particular

we can see what the& are “wnlllng“ to give up in order to gain additional
‘units of the preferred input. The arguments put forth for closing a school

building, for example, are dften portrayed in terms of tkis “opportunity

cost," e.g., the instructional programs that would have to be eliminated

240 ~
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in order to pay for keeping the school open. .If fhe school stays open, it
is more valued than the instructional programs. |
Second, like other consumers educational decision makers have what
~economists call "diminishing marginal utilfty”l which simply means that
‘Ehé'§éf1§fa¢tﬁdh”(ﬁtirity)"wh?chwresultstrom~purchasing«one~unjt‘oﬁhanwmmhﬂvuvmwdww
good or service is greater thén the satjsfaction resulting from purchasing
the second (marginal) unit of that good or service. For decision 6akers
this means that the more they conéumé of one input, all other things beiné
equal, the less fhey value an additional increment of that input. For
example,,getting one set of new band uniforms for $X will give the decision
maker a certain amount ofnsatigfaction. Getting two new sets of band
uni forms (one for home games and one for away games) at $2X wili not give
the district Iével'decisidn maker twice the satisfaction. ”
Third, the consumer analogy suggests a genéra] céu5e and description
~of fiscal strain in school districts. Budgets always constrain, i.e., 1o
amount of money is ehbugh, but Fhe "hurt'* is greater under sone circumstances
than others. A budget constraint which parmité:increasing levels of con-

sumption over time is preferred to one in which only the current level of

consumption is maintained; andj‘one‘ﬁn‘whfch~the-current-%eve%—of—consump:_____";__
tion is maintained is preferable to one which forces a reduced level of

consumption. Fiscal strain in school districts occurs when district-level

decision makers are forced to purchase bundles of schooling inputs in the

near future which differ from the current bundle of inputs and which are

"less preferred.

CAUSES OF FISCAL STRAIN

At first glance it may appear that there are many different causes of

B

fiscal strain in school districts, if only becsuse district decision makers:
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“face large numbers of choices. As we have defined it, however, fiscal
strain can.emanate from one on more of only three general causes: changes
in enrollment levels; changes in the prices of schooling inputs; and
_.changes _in the way.in which inputs are combined for schooling {changes in

the bundle of inputs).

Fiscal Strain Through Enrollment Decline. Consider first the widely
documented relationships'between enrol Iment decline and fiscal strain.
Enrollment declines cause fiscal strain through .four major cause-effect
argunents: increasing fixed costs per pupil, declining staff pupil ratios,
average salary bracket creep, and district weal th bracket creeap. Each focuses
on a different mani festation-of--the -factthat-.in the short run, enrollment
changes ''drive' both expenditures and revenues in school districts. The
first three drive up costs faelng the district, while the last one acts to
drive down revenues. in order to previde a commonﬁbasis for discussion, thev
arguments of each are summarized briefly here. |

. As enrollments decline, the fixed costs per pupil increase, evarything
else being enual. Many costs of schooling are not totally variable. When
a dlstrlct s enrol Ilment changes from 400 to 399 each of the remaining students
“carrles“ alittle more of, for example, ;£e superlntendent s salary. Fixed
costs per pupil and hence total costs per pupll go up when enrollments decline. .
Though widely acknowledged, few'studles have attempted to derive fixed-variable
cost ratios forAindindual distriets.‘lThe declining staff—pupil ratio
argument is no more than a Ye;iation on the fixed-variable argument.  The
district with 400 pupils and ! teacher for eéach of 12 grades that loses one

student in each grade, can not very well let a teacher'go. The net effect

is atreduction in pupil teacher ratios from 1:33.3 to 1:32.3.
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As seniority rules force younger, (less expensive), teachers out of

schools (or:at least reduces'their rate of entry) the averagé age and
expense df staff increases d{sproportionate]y."This results in the average
teacher salary creeping up the salary schedule.

At the same time the‘first three factors are at WOﬁk driving up costs,
the fourth factor (district wealth bracket creep) is driving down revenue.
School district§ across the U.S. receive about one half of their opevating
revenues from state and federal governments. This aid is awarded largely
on the basis of numbers éf children per district (counted either as enrolled
in school or attending). Consequently, with fewer pupils the district-
receives less total financial assistance. In some instances this ajid is
further reduced because the district appears to be wealthier and hence
deserving of ]ess-aid. Districts with 1ow amounts of propérty wealth per
pupil usually receive more aid than districts of the gamé size with greater
property wealth per pupil because state governments attempt to equaTiZe
revénues available to "rich'" and ''poor" districts. As a district's enrollment
declines, the amount-of property wealth available per pupil increases. The

district which loses enrollment appears to be -richer, although it Ha; only
\ -

-lost pupils, not gained in total property weal th. Because it appears richer,

the state automatically provides less state aid per pupil to the district than

would have been the case had the district not lost pupils. Because most

enrol Iment-driven aid formulas are based on average rather thgn marginal

(additional) cost concepts, districts which lose enrollment must resort to
retrenchment even though the cause of the retrenchment is educationally

unintended by state level decision maxers.

These familiar arguments bring about fiscal strain in two ways. First

because of the loss of state revenues from the loss of enrollments, the budget

constraint is reduced {or not increased as much as it would otherwise be with
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no enrol Iment loss). Because of the, reduced budget constraint district

i

decision makers are forced to consume inputs at a lower level. Second, they

must also consume a less preferred bundle of inputs because many of the inputs

N

~.are . "lumpy', ibe,duthey”qanﬂngt,bgysald_off,in'fractions:%>Althpqgh buildings,

¢
computers, and central office staff are obvious examples of lumpy inputs, it
is even difficult to reduce some teaching staff in proportion to enrollment
reductions. The net result is that district decision-makers have to settle

for a less preferred bundle of inputs. They are consuming at a lover level

and are forced to overconsume lumpy inputs.

Fiscal Strain Through Price Increases: Increases in price levels cause

fiscal strain becéuse, without a corresponding increase in the budget constraint,
district decision-makers are forced to consume lower quantfties of inputs.
Although all priceg are rising (as are budget constrafnts), some prices are
rising fé;tér than‘other prices or budget constraints. The most striking
examples in school districts include fuel, health insurance, and teachers'

salaries. (Teachers salaries are included here because of thke cempound

effect of wage settlements and an aging work force.) Fiscal strain enters

_here_in two._ways. _First, attempts are made to reduce consumption of those

inputs whose prices have risen most dramatically. (The utility to the
decision—maker of cénsuming those fnputs is intimaté]y associated with its
opportunity costs, i.e., the other iﬁputs that could not be purchased.)
Second, not all of the reduction falls on the disproportio;dtely high-priced
inputs, and consumption of ofhef inputs is also reduced. Decliniﬁg marginal
utility works ''in reverse'' here: ‘the utility of the last unit of an inputl
forgone or sold off is less than the utility attached to those not yet
forgone or sold off. It “'hurts' more to forgo each additional increment of
an input. Cutting back energy consumption by 10% is easier than cutting it

back by 10% a second time. As a result, consumption of other.inputs will also

be reduced.
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Fiscal Strain Through Changes in the Input Mix. If changes in the
input mix Sre forced legislatively by other than local decision makers
without a corresponding increase in the budget constraint, district—deciéfoﬁ-
makers are, (in this case, by definition), forced to shift to a less preferred
bundle of inputs.. Examples inciude“passage.ofvP;LLVSQTIHZ_mapdating the mix
of resourcés to be used in instructing chilaren with learning difficulties.
Statutes and court decisions of wide variety act in this way, i.e., shifting
f;om preferred to less preferred mi;es of inputs, and include those dea]ing
not only witﬁ instructional programs, but also personnel practices, students
rights, building requirgments,-and support Services.lo ’
The three causes of fiscal strain emanate from three different 80urces;
and are reflected differently as they enter into the choosing behavior of
dlstrlct decision makers (summarized 'in Table One) They do however, have
'4he same type of lmpact{on school district de715|on mnakers: In each case
decision-makers are forced to purchase less p¢eferred bundles_df inputs.

P
7

FlSCAL>STRAIN: COMPARING THE -PAST TEN YEARS TO THE NEXT TEN YEARS

Fiscal strain as we use the term imblies béiﬁg foECed-tojbuy-a bundle
of inputs at one point in time (call it 1 + 1) thch ié Yess preferred to
thé> cﬁrrent” bundI;méf lnputs if): The threc.maJor forces descrubed above
have been acting both independently and jointly to cause this. fFisca] strain

has become the norm for district level decision making over the last decade.

Will it continue in its present form throudh the next fecade? To answer

2 -

this question we must.seek answers to two supporting questions. First,
what has_been the relative contribution of each of the three forc;s in the
past? Seéond, what is the prognosis for each of thesé forces, i.e.,

, enrol Iment losses, price increases, and external mandgtes? Each of theSe‘

questions is discussed separately below.
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HOW CAUSED

iwroliment Declines

rice Increases

egislation External
to district

- Tabhle 1 =

Fiscal Strain Resulting In Consuming

Less Preferred Bundles of Inputs

HOW REFLECTED

Budget Constraint Reduced,

Disporportionately greater
reductions in varlable costs

Disborportionately fewer reductlons
in fixed costs

Reduced quantity purchased
especially of more costly
inputs

.

Forced change in input mix

612"



O

ERIC

Aruitoxt provided by Eic:

220

Assessing the Relative Fiscal Strain tmposed by Enrollment Declines,

Price Leve)l Increases, and Changes in input Mix. Little work has been done

in edgcation to attemnt to isolate the unique effects of enrollments, prices,
and input mix on fiscal strain. We can certainly make inferences on their
combined effects by looking, for example, at changes in per pupil and total
costs over long periods of time, by observing .the continuing decline in
pupil-teacher ratios since the end of the 19th century, and by recording
changes in what a starting teacher makes over long periods of time: These
data, however, are partial measures of each concept, and we are still faced
with the difficulty in disentangling the contributions of each to fiscal
strain.

fn an attempt to measure the relative effects of each of the three
factc-s on fiscal strain, we have constriucted the following set of arguments,
|f dicstric- expenditures at a point in time (T) can be expressed as a function
of enrollments, price levels and resource miy which existed at that time, then
ir would be possible to evaluate changes in district expenditures between
two points in time (T and T+1) as a function of changes ir eniol Iments, changes

in price levels, and changes in input mix. Be doing this, we can measure the

change in expenditures between T and T+l which is attributable to changes in

-

enrollments as a function of new (T+1) enrollments, old (T) price levels,

and old (T) technology. In like manner, we can measure that change in

-

expenditures between T and T+l which is attributable to changes in price

levels as a function of old (T) enrollments, new (T+1) price levels, and old
—_— A%

(T) technology. Finally, the céange*én expenditures between T and T+} .
which is attributable to changes in input mix can be formulated as a function
of old'(T) enrollments, old (T) price”levels; and the new (T+l) mix of
resources. We can then compare the resulting calculations, i.e., changes

in total district expenditure resulting from changes in enroflments, changes

in price levels, and changes in resource mixec.
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Using the above model as a guide, data were gathered frém a single
school district which described total expéﬁditures as a function of enrolilments,
prices, and input mixes. The same data were gathered for two periods, 1976
and 1980, and presented in Tables 2 and 3. Enrollment and staffing ratios
for the two periods are listed in the first table, while program expenditure
information combined with staffing ratios are presented in the second.
Enrollment, price, and input mixes were calculated for each program portrayed
in Table 3. A discussion of the K-6 program can serve as an illgstration
of how the data were assembled.

The first row entry in Table 3 reads as follows:

For the K-6 program, a total of $5,990,000 was spent in 1976; For

every 28.5 students in this program, $25,200 was spent. In 1380,

$8,160,000 was spent on this same program. For every 25.2 students,
$35,300 was spent.

By referring back to Table 2, we know that 6772 students were served in this
program in 1976 in classes whé%e the pupil tea;her ratio was 28.5. In 1990,
5830 stude;ts were served in this program in classes where the pupil teacher
ratio was 25.2. Simil%r price and resource mix daté were' developed for the

other major categories of expenditure of the school district.

This particular formulation of data ;éd to reflect not only the enrol lments,
prices, and resources mixes if programs, but the aggregate program expenditure
figures (from adding proésam costs) had to reflect fairly well what was :

actually spent id the district in each of the two years. Total expanditures
" captured by this particular formulation were $27,457,000 in 1976 and
$40,696,000 in 1980. (Actual expenditures in the district viere higHér by
several million dollars in both periods, reflecting expenditures for debt
service, tuition, and fund transfers which had been excluded.) The subsequent

step in the analysis was to determine how much infiuence each of the three

factors had bn the increase betwecen the $27.4 million in 1976 and the $L40.6

million in 1980.

QW)
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Table 2

ENROLLMENT AND INPUT MIX 1976-1980

1976 . 1980
IStudcnts Teachers Ratio_l IStudents Teachers Ratio
rollments K-6 6772 238 28.5 5830 231 25.2
7-8 2056 113 18.2 © . 1914 105 18.3
9-12 o Loty 227 18.7 4069 232 | 17.5
Special Education 14l | 230 ”
13,213 12,043
Guidarce 6,300 18 350.0 5,983 .19 315.0
_ \ 1976 1980
i1dIngs K-6 | 13 13
7-8 S -3 3

9-12 2 2




Price Levels of input Mix:

Table 3

1976 Expenditures ($000's)

1976~1980

1980 Expenditures ($000's)

”Progrém“

| Total

5 Kb $5,990.
7-8 §2,632
912 $5,677
Guldance - § 533

Speclal Education § 770

Transportation $1,241

S ) K-6 $2)558

7-8 § 676

e-12 - $1,945

Facilitles $2,190
Management

erat lon _ $3,225

§27,457

Per Unit
$ 25,2/28.5 students

§ 23.3/18.2 students -

$ 25.1/18.7 students
§ 30.7/350 students
$" 5.5/ students

§ 9.4/100 students

'$196.8/bui 1ding

©$225.3/building

§648.3/bui 1ding

$109.5/facility

| | Total
$8,160

48,327
§ 815
$1978
$2, 5k

$3,594
§ 761
$2828

$3,355
$4,871‘

e

T T Tskokee T T T T

33,553

Per Unit |
$ 35.3/25.2 students

$ 33.8/18.3 students
$ 35.9/17.5 students
§ 42,9/315 students

$ 8.6/ students

~$ 20.4/100 students

§276.5/building
$380.5/bui1dlIng
4942, 7/bul 1dIng
$167.8/facllity

251

€¢c



\ : ) | 224

\\ The effects of changes in enrollments on changes in total costs are

[}

po {Tayed in Table 4. Enrollments for 1980 were combined with the 1976
resoh‘ce mix and 1976 prices, and total expenditures dropped from $27,457,000
to $26>Q?7,000. (Real per pupil expenditures increased from $2078 to $2194.

\
The effects of changes in price levels on changes in total costs are por-
\
trayed in Tible 5. Price levels in 1980 were combined with the 1976 resource
\

- mix and 1976\§nrollments, and total expenditures rose from $27,457,000 to

$38,b87,000. }he effects of changes in resource mix on changes in total
costs are portrsyed in Table 6. The resource mix existing in 1980 was comr
bined with 1976 ﬁricé levels and 1976 enrollments. As a result total
expenditures rose;from $27,457,000 to $30,b0b,000; Relative effects are

summarized in Table 7.

Because both the theoretical framework and the methodology_of this
study are exploratory at this stage, generzalizations must of necessity be
Vte;tatjve. The findings do, however, suggest-§evera] possig}lities. First,
the impactlon fiscal strain of declining enrollments is not by.itéelf a major

~—————————cause -of fiscal-strain.._This_conclusion supports the outlook of the Commis-

sion on Declining Enrollments of Canada:
The main challenges facing the peopie whq make decisions for our
education systems do not come from declining enrollments, but from
the economic and public finance conditions that characterize the
late 1970's and promise to be facts of 1ife for some years to come.
These conditions make it difficult to accommodate decreasing enroll1-
ments, but they are also conditions that would have made it far rore
difficult to accommodate increasing enrollments. .

/ ’ — .

‘Second, price level changes are by far 'the greatest factor affecting fiscal

! strain. High rates of inflation have caused much greater fiscal strain in

school districts than enrollment declines. This may not be generally recog-
/ - R . . .
! nized because of the relatively 'invisible'' rature of inflation. Third,
changes in resource mix account for a sizable proportion of the fiscal strain

-

felt in this district.

Do
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Table 4

. * EFFECTS OF CHANGES IN_ENROLLMENTS ON
N o A

N\ beAL COSTS 1976-1980
\\_ \

1980 Enrollment 3 1976 Rates Costs
1976 Input Mix ($000's) . ($000'¢

Student | | -
Determinants k-6 (5830/28.5) | 205 | $25.2 . $5166
7-8 (1914/18.2) : . ]os o $23.3 132470

9-12 (4069/18.7) 218 | $25.1 $5472

Guidance (5983/350) ' 8 s $30.7 $ 553

~ Special Education 230 $5.§ - : $1265
‘Transportation ' 102.43 A . $9.4 $1132

School ;

Factors K-6 | 3 $196.8 %2258
A 2 $225.3 " $ b5

9-12 | 3 $648.3 $1945

Facilities 20 . - $109.5 : $2190
-—-—pistrict-Operatlon_____ m_,_”__“‘-_'_ o $3225 | $3225
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K~6

- 7-8

| 9-12

Guldance '
Spécial Educatlion

Transportation

K~b
7-8
9-12

Facillities

ratlons

Tasle 5

EFFECTS OF CHANGES IN PRICE LEVELS

ON TOTAL COSTS

1976 Rates
“($000's)

§25.2
$23.3
+$25.1
$30.7
$5.5
§9.4

§196.8
$255.3
S648.3
$109.5
$3225

———
—_——

1976-1980

]980 Rates @ 1.4

(5000°'s)

$35.3
$32.6
$35.1
$42.9
$ 7.7
81322

$275.5
§315.4
§907.6.
$153.3
$4515

—

_—

1976 Enrollments

(1976 units)

238

113

227
18

141

132.13

Cost
(50001s)

$8401
§3684
$7968

$ 777
$1086
S1744

$3582
3 9k6-
$2723
$3065
sh515




Table 6

EFFECTS OF CHANGES INPUT MIX

ON TOTAL'COSTS 1976-1980

1976 Enrollments . 1976 Cost

(1980 units) ' © (%000's)

ants  K-6 (6772/25.2) ' 269 $25.2 $6779
7-8 (2056/18.3) 3 $2h.1 $2723

9-12 (4244/17.5) 243 $25.6 622

" Guldance (6300/315) . 20 $30.6 $ 612

Speclal Education 141 $ 6.1 ' $ 830

Transportation o 132.13 $1h.6. $1929

K-6 . 13 $197.5 $2568

7-8 3 | $271.8 s

9-12 : 3 :  §675.4 52020
Facllitles _ 20 ' $119.9 - $2398

t Operation ' - $3479 . O $3479
$30,404

2506 - R 257

LTT .



/ : Table 7
/// COMPARING THE RELATIVE EFFECTS OF

ENROLLMENT, " INPUT MIX AND PRICE 'LEVEL CHANGES

1976-1980
ENROLLMENT 1976 1976 1976 1980 1980
TECHNOLOGY 1976 1976 1980 1976 1980
PRICE LEVEL 1976 1980 11976 1976 1980
TOTAL COST . $27,457 $38,487 $30, LoY $26 427 $40,696
($000's) / :
DIFFERENCE '76 , $11,030 '$ 2,047 $(1030) $13,239
($000's) ' ' .
COMBINED EFFECTS | $12,947
($000's) - '
MEASUREMENT ERROR . $ 292
($000's) - ‘
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Fiscal Strain Over the Next Decade: How Different? -~ If our fofmulatibn

of fiscal strain and our estimates of the relative impact of contributing

‘causes are only approximately correct, then the prognosis for future fiscal

strain depends on one's prognosis for enrol lment changes, price level changes,
and externally imposed changes in resource mixes. Most important among these
causes is inflation. Current federal fiscal policies place'great iﬁportance
on reducing rates of inflation, and at the time this is being written there

is some evidence the policies are having an effect.. To the extent that this

can be achieved, everything else being equal, fiscal strain facing school

district decision makers will ease over the next decade.

There are also several indications that the flow of regulations from
higher levels of government to school distrfcts nay be decreasing, notably in
the areas of categorical programs which are being folded into block grants
and in fhe degree to which regulations are enforced. Despite the merits of:

a particular program or regulation as seen by its originators, both trends
(if.they are trends) will provide local decision-makers greater options,
and reduce fiscal strain.

Even though enrol Iment declines appear to have less impact on fiscal
strain, here too there are inaications that the rates of decline are beginning
to decrease. Even the most pessimistic demographic forecasts indicate moderate
increases by the end of the decade.

Taken as a group, the three major causes of fiscal strain in school di;—
tricts are likely to abate in the future if present indicators are égﬁerally
accurate., This does not imply that the '‘heyday' of high levels of educational
input céﬁsumption are just around the corner. Rather, district decision-
makers, after weathering over a decade of severe constraints on their consump-
tion of educational inputs, may be passing into a decade Qhere the strain may

not be quite as scvere.
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Their preferences may or may not be "educationally sound'" in the

eyes of other educators. In fact educators and others often disagree
over the soundness of certain decisions, which is why, for example,
federal education officials feel compelled to include penalties for
non-compliance when preparing legislation which in €éffect overrides

the preferences of local education decision makers.

Not all changes in the mix of inputs are the result of externally
mandated changes or of the effdcts of volume or price ltevel changes.
Everything else being equal, the preferences of district decision
makers may simply shift over time, not unLike*consumer_tastes.
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The Problems and Limitations of Citizens Advisory Committees
by Dennis R. Wheaton

There are often accusations that citizens advisory committees (CACs)
are set up by school officials to legitimate decisions already decided
upen, and that they are a form of rubberstamping the inevitable. This
charge occurs whether the CACs make‘specific recommendations or are
specifically authorized only to explore and lay out alternatives. When
rubberstamping or legitimizing decisions between the time they are
ac;ually made and the time they are publicly and iegally voted upon is
actually the case, the problem is for the board and administration to
maximize the probability that the CAC will issue a report favorable to
pre-established decisions, or present enough alternatives that officials
can pick and choose among them what is desired. The Camden District
experience with a citizensztask force is instructive here.

Mr. Hoffman, a board member whose wife was on the CAC, said it
was divided up into three subcommittees: the school finances, the
buildings, and the population trends subcommittees. The three reports
made up the total report, which‘was not released until the spring of
the year. He felt the wording was quité vague, because the panel had
a difficult time reaching a majority opinion due to the fact that there

. P

was a lot of "wrangling" on the panel. He thought that instead of
making recommendations, the panel ended up painting several scenaéios
of what might happen if action X was taken as opposed to action Y. _
However, despite this v;gﬁe wording, the board."interpreted" the report
as saying that they should close scbools. Mr. Hoffman said that .the
lack of consensus on the panel exis;;A because those who lived in

certain school areas, where—their small schools were the most likely
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to be closed, opposed the closing of schools, while those from schools
with largef enrollments thought that the closing of schools was the
best answer. There were several open meetings where '"the community

showed up" and protested school closings, but the board decided to close

.two schools at the end of the following school yeaf.

A resident of one of the neighborhoods in which a school was closed,
Mr. Holland, ran for ghe bqard after theclosing and won. He felt the
handling of the school closings had been very poor, and had contributed
much to the poor community relationg which existea at the time of his
interview. This board member also felt that the open geetings which were
held for the decision to close the schools were not very helpful, that
board members had already made up their minds before the open hearings,
that the attitude of board members at the public meetings was ''borderline
arrogance,' and that the‘board members wéuld not have changed their
minds no matter what happened. He thought the task force had done a
very good job of gathering information for the board, but‘the board did
not listen to their recommendations, and did - superficial jbb in
considering the alternatives in the report. Mr. Holland thought that
during the échoal closings ﬁhe administration used the board as a scape-
goat. The administration did not want to be held responsible for the

/

school closingsj but he also pointed out that, in turn, the board used
the task force as a scapegoat. -

Another board member, Dr. Jordan, stated he thought part of the
reason for having the task force was to bring the community in on'the
decision-making process so they would not feel that the board was -
closing their schools without their having any say in the matter. But

he also admitted that part of the reason may have been because the board -
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could shift‘some of the blame for a distasteful decision on to the task

force. He explicitly stressed that board members- had not made up their

minds beforenand on what ought to be done. He ‘added that the board told
the task force that they Qould n;t bind :themselves to the panel's

recommendations, although the board wanted the community's input and

expertise. Dr. Jordan said he didn't think that, on the whole, citizens

committees were a very good ideé. He felt it amounted to turning o&er
one's responsibilities as a board member tc people who are not electea.
He thought that an elected board member should make those decisions and
take the blame or credit for them. He also pointed out that if the
board decides‘against the recbmmeqdations of the CAC, then all those
carefully seleéted community repre;entatives who put in much time and
energy becohe soured against the board and will be less willing to help,
the board the next time it needs their cooperation.

pr. Jordan also said that the people on these committees tend to
/

‘end up supporting the same conclusions that they began with, namely,

/
/ 1§
their own biases. They don't have the same responsibility to the

/
/

communlty to come to unbiased conclusions There seemed to be factions
in the CAC that could be identified by school area. These factions
looked at the neighboring school, considered its strong and weak points,
and then argued that the criteria used to decide which school should be
closed and which should remain open should be based on all the weak
points of the neighboring school and all the strong points of their own
school: Anothér Camden board @ember, Mr. Jones, also aidn't think the
CAC was a good way to geach decisions qoncerning coping wi;h decliné, |
agreeing with Dr. Jordan that‘the members of the task force viewed the

situation through their” own biases.
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Board member Darby thought the CAC had been helpful, and although
the board ignored the minority .reports in it, in general he agreed with
its conclusions. . But the data that they had to'w0rk with was provided

by the administration, and he thought his data was biased because "the

—Board member Peterson saidAtheforiginalfideawfor_theﬁtask_force>;v_ﬁuﬁw___~__

had come from the administration, but the board then endorsed it. It was

beneficial bgcause'it incorpbratéd people from a broad cross-section of

the communiﬁy and brought them into the decision-making process. On the

- negative side, when the panei made its report after two months of

~meetings, it tended to rush the decision-making process. Mr. Peterson

felt the report was more or less dumped into the laps of the board
members, and the comm;nity then looked to them to see what thgy were
going to do abaut-it.

 When the report of the CAC was .made public, added Mr. Petgrson, it

aroused the fears of those who lived in certain areas. People came to

the public hearings in a very angry mood,'ahd theseiemotional influences

upon the board thus made it more difficulﬁ for them to reach a rational

decision. And then when the report had been finished and discussed,

many felt the board was only rubberstamping the report. They felt the

board had orchestrated the entire scenario in o;der to relieve itself
of the ;eSponsibility of ciosing the schools. Tﬂis was not the case,
Mr. Peterson stated. He also felt that,‘although there were some |
factions on the panei, the majority agreed with its major conclusion;
thatlone or two schools needed to be closea.

The Caﬁden superiﬂténdent also appeared to want to‘rel;eve himself

of the responsibility of closing the schools. He said the biggest

265



. 236

mistake was that the board had acted quite suddenly‘in one of its school
closings and this upset some parents who weré caught unawares. He did
not think he could be blamed for this outcome, however, because it was

a board decision.

A Camden teache;s union leader observed that the board had made
some mistakes in thé way i£ went about the closing of the two schools.
She thought there were too many open heérings, that the board did not
handle ‘itself well, and emotions got out of hand. A number of parents
were so upset that they sent their children to parochial .school rather
than having ﬁhem continue in the school district. She thought there was
logic in closiﬁg the two schools-they did because of their location, but
the board ignored the findingé of the CAC. Finally, a Camden parent
caid she wasn't sure how useful the task force was; perhaps, she
commented, it functioned only to sanction the decision of the board,
but she thought it really did have an influence on the bogrd's decision. .

Iﬁ.sum, the pattern in Camden was ﬁhat-the superintendent first
recommended to the board that they create a CAC task force to study
the ptoSlem of declining enrollments--meaning in- a not-so-hidden agenda:

S which school(s) do we close? The task force was the arena in which the
various neighborhood facﬁions jousted for victory by seeking to control
the major recommendations of the final CAC report. Momentum was strong
.by the time the repdrf was formally presented to the board and several

public hearings on the results of the task force report were held.

—

Here minority and isolated factions of the community could once again
voice their objections, while those who favored the majority recommen-

dations of the report (closing someone else's school(s)) ~admonished the

board to take responsibility for the situation, make a decision, and
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get it over with. The task force recommendat ions were legitimate grounds
for making and rationalizing a decision which was bound to be unpopular
with some factions however it weht: The decision was made too quickly
for those who lost their neighborhood schools, and there was a strong
impression on their part that the board was stampeded into a decision,
or"else the whole affair was rigged from the beginning in an effort to
shift blame away from district officials. 1In aadiﬁion, some task force
members and board members suspected the administration controlled the
information given to them in order to load the odds in its favor.

If the CAC report had beén one with multiple possible alternatives
without recommendations, and the board's decision was clbsely based on
one set of alternatives, those community members fayoring, and perhaps
helping tovgormulate, the losing alternatives may beliéve the board
willfully ignored the findings of the CAC and made their decisions on -
arbitrary, preconceived, and mést likely partisan reasons qf their own.

Thus, the impresgion of the losing faction in such a situation in/another
district was that«they'hédfbeen victimized by a '"kangaroo court."

In Weston District, the pattern was somewhat like that of Camden,

but withoug the sense of momentum carrying the decision process quickly
from CAC report to school closing decisions.’ Thére wés in Weston an
additional'intermediate stage of one year in which school grade levels
were reorganized before the board began publicly considering school
closings. -But here as well, a parent and citizens committee member,
unhappy over the closing of her neighborhood school, said that the
committee was fed biased data by district officials: "They gave us the

information they wanted us to have."

| o 287
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in«the working class district of Alton, there were several waves
of FuturefPienning Committees: The first was a true CAC and included
teachers, PTA members, and business 1eaders of the community, as well as
school board members--but this group could not agree on an? suggeetions.
Inlcharacterizing the whole.set_of precesses leading up to school
closings? one Alton school board member, Mr. Bukowski, said the ettempt'
to involve the eommunity in the decision-making procees had not worked
out. A later-constituted Future Planning Committee (FPC) was composed
of only three board members, and there_&as disagreement among them about
whether,or'not to tell the community which.schools it Cas planning to
close. Mr. Bukowski was~in the minority in favoring 6penne35, but the -
other two board members did not want to reveal the decision because the
board was planning to hold a referendum to remodel one elemente;§ school
into a jr high school, and they wantéd the referendum held without the
public knowing which schools would be ﬁ}osed if the referendum failed
or passen. ) : \

Another board member, Mr. Canfield,\Tho was not on the FPcf

f

mentioned in his interview the secrecy of| the later FPC in not revealing

ehe alternetives being considered in ordeé\to avoid rumors starting;in")
the community. Ms. Abcheck, a member of tne thnee—board nember FPC,
did not think the administration should éive out detailed information
on e2nrollment, costs, etc., that was used in deciding which schools
should be closed, because district residente were very protective of

their own schools; and doing so would only promote rivalries between

school areas in their scramble to save their own schools from being

~closed. The superintendent's job, she said, is to work out the details

of reorganizing the district after.the board has decided which schools

ae—
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to close. The third member of the board FPC, Mr. Eberhardt, felt that
the admiglstration gave information to the school board which woul&
influence it to makea certain kind of decision even though this informa-
tion was fiot perhaps completely accurate. He also thougﬁt past FPCs

were pressured to make decisions in a hurry, and often did not have
adequate information~bn which to base their decisions.

Thus both board and CAC members in several districts suspected the
administration was surreptiously c0ntroliing majsr policy decisions
through its selective presentation of the available information on.which
the_decisions must be based. CAC members (and other residents) whose.
interests do not prevail in major décline decisions may blame, in turn,
both the administration for controlling d;ta and the board for not
follo&ing.the CAC report recommendations, as well as»for already having
determined the outcome before the whole charade got underway. Clever
administrators may appear to emerge from such a decision process with

—

; \ the most influence and least public responsibility.

R
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Publications Emanating from the Project

Boyd, W. L. Educational policy making in declining suburban school
districts: Some preliminary findings. Education and Urban Society,
1979, 11(3), 333-366. '

Retrenchment in American education: The politics of j
California Journal of Teacher Education, 1982, 9(1), 67-78.
: j

.Boyd, W. L.
efficiency.
The politics of declining enrollments and school closingé.
The changing politics of

i
i

/

Boyd, W. L.
In N. Cambron-McCabe and A. Odden (Eds.),
1982 Yearbook of the American Education Finance
I

school finance.
Association, Cambridge, MA: Ballinger Publishing Co., 1982.
. Pt
' |
D. Conflict management in declining school districts.

Boyd, W. L. & Wheaton,
Forthcoming in Peabody Journal of Education, January 1983.
Wood, P. W. & Boyd, W. L. Declining enrollments and suburban schooﬁ
The problem of neighborhoods and neighborhood school#.
1981, 17(4), 98-119.: |
]

!

closings:
Educational Administration Quarterly,
Hentschke, G. C. & Yagielski, J. School district fiscal strain: ;Past
]

f
!

and Future. Submitted for publication.
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